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LETTER  OF  TRANSMITTAL 


To  the  Honorable  Louis  L.  Emmerson,  Governor,  and  to  the  Members 
of  the  Fifty-Sixth  General  Assembly  of  the  State  of  Illinois : 

Pursuant  to  an  Act  of  the  Fifty-Fifth  General  Assembly  entitled 
“An  Act  to  Create  a  Joint  Legislative  Revenue  Committee,”  I  have  the 
honor  as  Chairman  of  The  Joint  Legislative  Revenue  Committee  of  Illi¬ 
nois,  appointed  pursuant  to  said  Act,  to  present  herewith  the  report  of 
said  Committee. 

In  this  report  an  effort  has  been  made  to  deal  with  present  taxation 
difficulties  and  to  indicate  the  extent  to  which  these  difficulties  are  due 
to  administrative,  legislative,  constitutional  and  economic  causes. 

Bills  are  being  prepared  by  The  Illinois  Legislative  Reference  Bu¬ 
reau,  to  give  effect  to  the  recommendations  made  in  this  report.  These 
bills  are  practically  completed  and  will  be  ready  for  presentation  to  the 
Governor  and  Members  of  The  Legislature  in  the  course  of  a  few  days. 
One  of  the  bills  is  a  codification  of  the  Revenue  Act  of  1872,  the  Rev¬ 
enue  Act  of  1898,  and  the  Tax  Commission  Act  of  1919.  Credit  is 
given  to  this  Bureau  for  its  painstaking,  accurate  and  valuable  service. 

The  record  of  the  testimony  taken  in  hearings  held  by  The  Com¬ 
mittee  will  be  filed  in  the  office  of  The  Illinois  Legislative  Reference 
Bureau  at  Springfield. 

Mr.  John  O.  Rees  was  employed  by  The  Committee  to  draft  this 
report  in  collaboration  with  Members  of  The  Committee.  His  wide 
experience,  his  knowledge  of  the  subject  of  taxation  from  the  practical, 
administrative,  legal  and  theoretical  standpoints  are  reflected  in  this  re¬ 
port.  Chapter  seven  of  this  report  is  the  contribution  of  Mr.  John  C. 
Watson,  a  member  and  the  Secretary  of  The  Committee.  Mr.  Watson  is 
a  careful  student  of  and  a  recognized  authority  of  taxation  problems, 
particularly  in  the  State  of  Illinois. 

Acknowledgment  is  also  made  of  the  valuable  assistance  given  The 
Committee  by  The  Illinois  Joint  Tax  Conference,  The  Joint  Commission 
on  Real  Estate  Valuation,  appointed  by  The  Board  of  Cook  County 
Commissioners,  Dr.  Herbert  D.  Simpson,  of  the  Institute  for  Research 
in  Land  Economics  and  Public  Utilities,  The  Chicago  Teachers  Federa¬ 
tion  and  of  a  sub-committee  of  The  Finance  Committee  of  The  Chicago 
City  Council. 

Hoping  that  the  efforts  of  The  Committee  will  be  of  real  service, 
this  report  is  respectfully  submitted  for  your  consideration. 

The  law  creating  this  Committee  provides  for  making  a  full  report 
of  expenditures  to  the  Fifty-Sixth  General  Assembly.  The  Chairman 
will  submit  this  report  when  all  the  obligations  of  the  Committee  have 
been  discharged.  The  appropriation  was  for  the  sum  of  $25,000.00.  It 
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is  the  judgment  of  the  Chairman  of  the  Committee  that  at  least  $10,- 
000.00  of  this  appropriation  will  remain  unexpended. 

John  Dailey, 

Chairman. 

March  18th,  1929. 

REPORT  APPROVED : 

Richard  J.  Barr, 

Oscar  F.  Nelson, 

Richard  L.  Parish, 

W.  W.  Parks, 

Robert  Scholes, 

John  C.  Watson, 

Members  of  Committee . 

The  following  statement  from  Honorable  Oscar  F.  Nelson  is  here¬ 
with  submitted : 

I  desire  to  have  printed  in  the  report  as  qualifying  my  assent  thereto, 
while  I  have  signed  the  report  of  the  Committee  and  am  in  thorough 
accord  with  its  findings,  generally,  yet  there  are  some  recommendations 
of  proposed  amendments  of  the  State  Revenue  law  with  which  I  do  not 
concur  as  to  the  recommendation  of  the  committee  which,  if  enacted  into 
law,  would  result  in  the  abolition  of  Boards  of  Assessors  and  Township 
assessors  and  the  election  in  their  stead  of  a  single  assessor  for  each 
county.  I  have  grave  doubt  as  to  the  wisdom  of  such  procedure  with 
regard  to  Cook  County.. 

At  this  time  Cook  County,  with  its  millions  of  people,  its  large 
territory,  and  its  multifarious  interests,  it  would  seem  to  me  would  be 
better  served  with  a  Board  of  Assessors  representative  of  the  various 
interests,  viewpoints  and  groups  of  the  community,  the  said  board  to 
have  its  powers  and  duties  prescribed  clearly  and  comprehensively  either 
by  statute  or  by  The  State  Tax  Commission.  I  strongly  feel  that  the 
Board  of  Assessors  in  Cook  County  and  the  Assessors  in  other  counties 
should  have  representation  on  the  boards  of  review.  The  Committee  has 
recommended  that  a  single  assessor  who  would  be  elected  in  Cook 
County  in  1930  to  take  the  place  of  the  present  board  of  assessors  shall 
be  secretary  and  a  member  of  the  Board  of  Review  of  Cook  County  and 
that  the  said  Board  of  Review  of  Cook  County  also  shall  consist  of  five 
members,  three  members  to  be  elected  as  at  present,  one  county  commis¬ 
sioner  to  be  selected  by  the  County  Board,  and  the  assessor  to  be  elected 
in  1930.  My  recommendation  would  be  to  have  the  Board  of  Assessors 
of  Cook  County  annually  in  April  select  one  of  their  members,  who 
would  be  a  member  and  secretary  of  the  Board  of  Review  for  the 
ensuing  year.  This  assessor,  as  secretary  of  the  Board  of  Review,  and  a 
member  thereof  would  be  in  a  position  to  defend  the  assessments  of  the 
Board  of  Assessors  before  the  Board  of  Review. 

The  Committee  recommends  that  no  county  with  a  population  in 
excess  of  500,000  inhabitants  and  no  city  or  other  municipal  corporation 
with  a  population  in  excess  of  300,000  inhabitants  shall  become  indebted 
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in  an  amount  in  excess  of  three  percent  of  the  assessed  value  of  the 
property  therein  instead  of  the  five  percent  as  at  present.  I  am  not  in 
favor  of  so  amending  the  laws  until  we  first  find  from  actual  practice 
and  experience  that  the  assessment  of  property  throughout  the  State 
is  on  a  full  fair  cash  value  basis.  Were  we  to  change  the  laws  until  that 
consummation  has  been  brought  about,  the  result  might  be  to  cripple  the 
municipalities  and  other  subdivisions  of  the  state  in  the  discharge  of 
their  necessary  governmental  functions.  I  favor  a  constitutional  amend¬ 
ment  that  would  permit  municipalities  to  issue  bonds  payable  over  a 
period  of  forty  to  fifty  years  instead  of  the  present  twenty  year  limita¬ 
tion.  Bond  money  is  used  in  the  main  for  permanent  public  improve¬ 
ments  that  last  upwards  of  fifty  years  and  it  is  unfair  to  compel  the 
present  generation  to  pay  for  all  of  such  improvements. 

The  Committee  has  also  recommended  that  the  Governor  shall  be 
given  power  to  remove  from  office  elective  assessment  officials  for  failure 
to  obey  orders  of  The  State  Tax  Commission  upon  the  filing  of  charges 
with  the  Governor  against  such  local  assessment  officers  and  after  a 
hearing  at  which  such  local  assessment  officers  are  found  guilty  by  the 
Governor.  I  am  in  serious  doubt  as  to  the  wisdom  of  this  recommenda¬ 
tion,  however  good  in  theory  it  appears,  in  practice  it  might  have  a  very 
deleterious  efifect  upon  local  self  Government.  If  this  recommendation 
is  enacted  into  law  it  should  be  very  carefully  safeguarded  and  provide 
for  an  appeal  to  the  courts  to  test  the  guilt  of  the  parties  so  removed  so 
that  the  power  might  never  be  ruthlessly  used  or  used  for  political  pur¬ 
poses  at  the  expense  of  local  self  government.  In  conclusion  I  am  in 
thorough  accord  with  the  recommendation  of  the  Committee  that  a 
constitutional  amendment  be  again  submitted  to  the  people  which  will, 
if  adopted,  make  it  possible  to  bring  our  tax  laws  more  up  to  date  and 
make  for  more  equality  in  the  payment  of  the  cost  of  government  than 
we  have  at  the  present  time. 


Oscar  F.  Nelson. 
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CHAPTER  I. 

THE  TAXATION  SYSTEM  IN  ILLINOIS 

General  Statement 

The  Committee  believes  that  a  change  in  the  constitutional  basis 
of  taxation  would  promote  the  economic  welfare  of  the  State,  and  its 
political  subdivisions.  It  is  the  conviction  of  the  Committee  that  a  goodly 
portion  of  the  troubles  with  taxation  in  this  state  at  this  time  is  due 
to  poor  administration  of  the  existing  assessment  system. 

THE  UNIFORM  RULE 

The  uniform  rule  is  the  basis  of  the  tax  system.  This  legal  basis 
for  the  general  property  tax  is  established  in  certain  provisions  of  the 
constitution.  The  most  important  one  of  these  provisions  is  found  in 
Article  IX,  Section  1,  and  reads  as  follows: 

The  General  Assembly,  shall  provide  such  revenue  as  may  be 
needful  by  levying  a  tax,  by  valuation,  so  that  every  person  and 
corporation  shall  pay  a  tax  in  proportion  to  the  value  of  his,  her  or 
its  property — such  value  to  be  ascertained  by  some  person  or  per¬ 
sons,  to  be  elected  or  appointed  in  such  manner  as  the  General 
Assembly  shall  direct,  and  not  otherwise. 

THE  ASSESSMENT  ORGANIZATION  IN  ILLINOIS 

The  machinery  for  property  assessment  in  Illinois  is  elaborate, 
cumbersome  and  highly  decentralized.  It  consists  of  (1)  The  State 
Tax  Commission  and  (2)  The  local  assessment  organization. 

THE  STATE  TAX  COMMISSION— POWERS  AND  DUTIES 

It  is  the  function  of  the  State  Tax  Commission  to  assess  “railroad 
track"  and  "rolling  stock”  and  the  capital  stock  (including  franchises) 
of  Illinois  corporations  “except  companies  and  associations  organized 
for  purely  manufacturing  and  mercantile  purposes,  or  for  either  of  such 
purposes,  or  for  the  mining  and  sale  of  coal  or  for  printing  or  for 
the  publishing  of  newspapers,  or  for  the  improving  and  breeding  of 
stock,  or  for  the  purpose  of  banking.” 

The  Commission  has  some  powers  in  the  equalization  of  assess¬ 
ments  made  by  local  officials  and  in  the  supervision  of  such  local  assess¬ 
ment  officers. 

THE  LOCAL  ASSESSMENT  ORGANIZATION 

The  Local  Assessment  Organization  in  Cook  and  St.  Clair  Counties 

In  counties  of  250,000  or  more  inhabitants,  and  in  St.  Clair  County, 
the  local  assessment  organization  consists  of  an  elective  Board  of  As¬ 
sessors,  an  elective  Board  of  Review  and  an  elective  township  assessor 
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in  each  township  not  lying  wholly  within  one  city.  The  Board  of  Asses¬ 
sors  consists  of  five  members  elected  for  six  year  terms.  The  terms 
of  the  members  are  overlapping.  The  Board  of  Review  is  also  a  con¬ 
tinuing  board,  consisting  of  three  members,  with  one  elected  every  two 
years  for  six  year  terms. 

The  Local  Assessment  Organization  in  the  Remaining  Counties 

In  all  the  remaining  counties  under  township  organization  (83  of 
the  102)  assessments  in  each  township  are  made  by  an  annually  elected 
township  assessor.  In  the  17  counties  not  under  township  organization 
the  county  treasurer  is  ex  officio  county  assessor. 

In  counties  under  township  organization,  the  county  treasurer  is  ex 
officio  supervisor  of  assessments.  In  such  counties  there  is  a  board  of 
review  of  three  members.  It  is  composed  of  the  Chairman  of  the 
County  Board  of  Supervisors  and  of  two  other  members  appointed  by 
the  County  judge.  In  the  17  counties  not  under  the  township  system, 
the  members  of  the  Board  of  County  Commissioners  form  a  Board  of 
Review. 

None  of  the  three  types  of  local  assessment  organization  provide 
that  assessing  officials  shall  be  represented  by  membership  upon  the 
reviewing  board. 

CHAPTER  II. 

ASSESSMENT  CONDITIONS  IN  ILLINOIS 

Rather  extensive  studies  of  assessment  conditions,  both  in  Cook 
County  and  throughout  the  remainder  of  the  State,  have  been  made  by 
various  private  groups  and  agencies.  It  has  been  a  function  of  the 
Committee  to  test  the  reliability  of  the  private  studies  and  to  investi¬ 
gate  some  of  the  main  phases  of  the  assessment  administration. 

THE  ASSESSMENT  OF  REAL  PROPERTY 

THE  ASSESSMENT  OF  REAL  PROPERTY  IN  COOK 

COUNTY 

The  assessment  of  real  property  in  Cook  County  has  been  subject 
to  severe  criticism  during  the  past  two  years.  For  this  reason  the  Cook 
County  situation  was  the  starting  point  of  the  Committee's  investiga¬ 
tions. 

Studies  by  The  Joint  Commission  on  Real  Estate  Valuation 

Extensive  studies  of  the  1926  and  1927  real  estate  assessment  re¬ 
sults  were  made  by  the  Institute  for  Research  in  Land  Economics  and 
Public  Utilities  at  Northwestern  University.  These  studies  were  made 
available  to  the  Committee.  They  were  very  useful  as  a  basis  for  fur¬ 
ther  investigations  and  for  public  hearings. 

These  studies  are  based  upon  a  comparison  of  the  assessments  and 
the  sales  values  of  approximately  6,450  properties  selected  at  random. 
These  studies  indicated  that  the  majority  of  the  assessments  upon  par¬ 
cels  of  vacant  land,  upon  single  family  residences,  upon  duplex  or 
two  flat  properties,  upon  apartment  buildings  and  upon  other  types  of 
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property  ranged  from  10  per  cent  of  value  to  70  per  cent  of  valu$. 
They  indicated  that  the  average  relation  of  assessment  to  value  was 
approximately  31  per  cent  in  1926,  that  it  was  approximately  40  per 
cent  in  1927  before  review  and  that  it  was  approximately  36  per  cent 
after  revision  by  the  Board  of  Review. 

OBSERVATIONS  UPON  INFORMATION  DEVELOPED  BY 

THE  COMMITTEE 

In  the  course  of  its  investigations  the  Committee  held  numerous 
hearings  and  examined  a  considerable  number  of  people  in  both  public 
and  private  sessions. 

The  Publication  of  Cook  County  Real  Estate  Assessments 

During  the  time  that  the  Committee  was  holding  sessions  in  Cook 
County,  real  estate  assessment  lists  were  being  prepared  and  sent  out  to 
the  taxpayers.  These  published  lists  disclosed  wholesale  discrepancies 
in  assessments. 

The  Operation  of  the  Two  Assessment  Boards 

The  two  assessing  boards  in  Cook  County  are  working  at  cross 
purposes.  Neither  board  is  exclusively  confined  to  assessment  or  re¬ 
view.  In  the  initial  revision  of  the  1927  assessment  of  the  Board  of 
Assessors,  the  Board  of  Review  changed  the  total  assessments  approxi¬ 
mately  $525,000,000.  Of  these  changes,  approximately  $375,000,000 
were  upon  real  estate  and  the  remainder  upon  personal  property  assess¬ 
ments. 

In  1927  the  first  two  recorded  steps  in  the  real  estate  assessment 
procedure  were :  (a)  The  five  members  of  the  Board  of  Assessors  made 
the  land  assessments  for  the  Chicago  townships  and  (b)  the  Board  staff 
made  initial  building  assessments.  The  staff  of  the  Board  of  Assesors 
figured  the  initial  building  assessments  from  an  atlas,  according  to  cer¬ 
tain  rules  which  tended  toward  substantial  uniformity.  Sample  checks 
indicate  that  approximately  50  per  cent  of  the  staff  figures  were  used 
and  50  per  cent  were  modified  by  the  members  of  the  Board  of  Asses¬ 
sors.  In  the  production  of  building  assessments,  the  Board  of  Asses¬ 
sors  employed  two  sets  of  records.  Fifty  per  cent  of  the  staff  figures 
were  modified  without  records  indicating  reasons  or  responsibility. 

The  assessment  figures  for  some  buildings  are  the  same  in  both 
sets  of  records  and  the  assessment  figures  for  other  buildings  are  radi¬ 
cally  different  in  the  two  sets.  It  was  this  extensive  revision  of  staff 
figures  by  the  board  members  which  scattered  the  majority  of  assess¬ 
ments  upon  individual  properties  from  10  per  cent  to  70  per  cent  of 
value.  When  the  lists  were  completed  by  the  Board  of  Assessors,  the 
assessments  upon  individual  properties  were  extensively  revised  by  the 
Board  of  Review,  without  consulting  the  Board  of  Assessors. 

Real  Estate  Assessments  and  Bond  Issue  Appraisals 

There  is  a  tendency  to  belittle  and  ignore  any  and  all  appraisals 
made  by  private  appraisers  for  bond  issue  purposes.  A  comparison  of 
assessments  and  private  appraisals  indicate  that  either  the  Board  of 
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Review  is  grossly  under-assessing  many  bond  issue  properties  or  real 
estate  bonds  may  be  sold  to  the  public  in  amounts  far  in  excess  of  the 
value  of  the  properties  mortgaged  as  security  for  the  bonds. 

GENERAL  CONCLUSIONS  WITH  REFERENCE  TO  COOK 

COUNTY 

/ 

Constitutional  Changes  and  Improved  Administration 

Personal  property  taxation  difficulties  are  constitutional.  Real 
estate  taxation  difficulties  are  administrative.  These  two  kinds  of  diffi¬ 
culties  are  largely  distinct  and  separable.  A  solution  of  the  first  will 
not  affect  the  second. 

The  Practical  Need  for  an  Immediate  Re-Assessment  in  Cook 

County 

In  the  opinion  of  the  Committee,  the  complete  re-assessment  now 
under  way  will  have  the  practical  effect  of  avoiding  a  complete  break¬ 
down  of  the  taxing  machinery  in  Cook  County  in  1929. 

The  Need  for  an  Extensive  Re-Organization 

The  near  breakdown  at  the  present  time  in  Cook  County  is  due  to 
(1)  The  extreme  multiplicity  of  elective  officials;  (2)  The  extreme 
diffusion  and  decentralization  of  individual  responsibility;  (3)  The  exis¬ 
tence  of  two  independent  elective  boards  working  absolutely  at  cross 
purposes;  (4)  A  system  of  unnecessarily  complicated  and  obsolete  as¬ 
sessment  records;  (5)  The  absence  of  adequate  and  reasonable  assess¬ 
ment  publicity;  (6)  The  concentration  of  an  unreasonable  amount  of 
arbitrary  and  autocratic  power  in  the  Cook  County  Board  of  Review. 
It  is  not  at  all  unreasonable  to  expect  that  the  same  causes,  unless  re¬ 
moved,  will  again  produce  the  same  results. 

Tax  Rate  Legislation 

Any  and  all  increases  in  tax  rates  for  the  political  subdivisions  in 
Cook  County  have  the  unavoidable  effect  of  pyramiding  the  tax  burden 
upon  the  over-assessed  property  owners. 

THE  ASSESSMENT  OF  REAL  ESTATE  IN  ST.  CLAIR 

COUNTY 

Assessment  studies  made  by  comparing  the  assessments  and  the  sale 
prices  of  859  properties  in  St.  Clair  County  indicate  assessment  condi¬ 
tions  very  similar  to  those  existing  in  Cook  County. 

THE  ASSESSMENT  OF  REAL  PROPERTY  OUTSIDE  OF 

COOK  AND  ST.  CLAIR  COUNTIES 

Local  Assessment  Organization  Outside  of  Cook  and  St.  Clair 

Counties 

The  major  problem  of  government  is  one  of  efficient  organization. 
The  local  assessment  organization  in  the  State  of  Illinois  is  compara¬ 
tively  out  of  date  and  inadequate. 
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The  Tendency  Toward  Competitive  Under  Assessment 

Every  township  assessor  in  the  State  and  the  Cook  and  St.  Clair 
County  Board  of  Assessors  and  Boards  of  Review  are  competing  with 
each  other  in  under-assessing  property  to  shift  as  much  of  the  state 
property  tax  as  possible  to  other  counties  and  townships.  The  assess¬ 
ment  organization  gives  free  play  to  this  practice  of  competitive  under¬ 
assessment. 

0 

The  Tendency  Toward  Stationary  Assessment 

The  splitting  up  of  public  business  into  small  bits  places  the  assess¬ 
ment  of  property  upon  a  nominal  pay,  amateur  basis.  It  is  a  wide  spread 
practice  among  township  assessors  within  the  state  to  make  assessments 
by  copying  former  assessment  lists. 

The  Difficulties  of  Effective  Supervision 

The  local  assessment  organization,  and  the  results  obtained  by  this 
organization,  represent  the  extreme  application  of  the  principle  of  mu¬ 
nicipal  home  rule.  The  practical  need  for  some  state  supervision  of 
assessment  is  evident.  It  has  been  recognized  in  principle  but  not  very 
extensively  in  fact.  The  local  assessment  organization  is  so  decentral¬ 
ized  that  county  and  state  supervision  is  difficult  if  not  impossible.  It 
is  practically  impossible  to  supervise  some  1500  towns  when  such  super¬ 
vision  can  not  be  organized  through  the  counties. 

The  Mixture  of  Governmental  Functions 

The  appointment  of  members  of  County  Boards  of  Review  by 
county  judges  represents  an  undesirable  mixture  of  executive  and  judi¬ 
cial  functions.  It  represents  a  practice  which  is  out  of  line  with  present 
day  tendencies. 

The  Assessment  of  Real  Estate  in  Williamson  County 

Extensive  studies  have  been  made  of  real  estate  assessment  condi¬ 
tions  in  many  Illinois  counties,  besides  Cook  and  St.  Clair.  A  study  of 
real  estate  assessments  in  Williamson  County  is  presented.  It  is  an 
extreme  example  of  conditions  prevailing  in  counties  having  a  decen¬ 
tralized  township  assessment  system. 

CONCLUSIONS  UPON  LOCAL  ASSESSMENT 

ORGANIZATION 

There  is  a  decided  need  for  an  assessment  organization  which  is 
distinctly  and  definitely  centralized  upon  a  county  basis.  This  centrali¬ 
zation  is  needed  for  three  main  reasons,  namely  (a)  The  functions  of 
appraisal  and  assessment  need  to  be  transferred  from  an  inadequate, 
amateur  basis  to  an  adequate  pay  basis,  (b)  A  sufficiently  centralized 
local  assessment  organization  should  be  created  so  that  there  will  be 
a  basis  to  which  urgently  needed  state  and  county  supervision  can  be 
effectively  attached,  (c)  County  control  of  original  assessments  is 
necessary  in  order  to  make  county  review  and  equalization  effective  in 
securing  county  wide  uniformity. 
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THE  ASSESSMENT  OF  PERSONAL  PROPERTY  FOR 

TAXATION 

It  has  been  shown  over  and  over,  both  in  this  and  in  other  states,, 
that  a  uniform  burden  on  all  property,  however  ideal  it  may  seem  to 
some,  is  impossible  of  administration.  Such  a  system  has  broken  down 
in  every  state  attempting  its  drastic  enforcement.  It  is  deteriorating 
with  accelerating  speed  in  the  State  of  Illinois. 

Practical  Difficulties  of  Personal  Property  Assessment 

Some  of  the  practical  difficulties  involved  in  the  assessment  and  tax¬ 
ation  of  personal  property  are  discussed  in  the  report. 

The  Assessment  of  Personal  Property  in  Cook  County 

The  personal  property  assessment  and  taxation  difficulties  and  re¬ 
sults  in  Cook  County  are  duplicated  upon  a  smaller  scale  in  every  urban 
community  in  the  state.  Approximately  $36,000,000  in  taxes  were  ex¬ 
tended  upon  the  1926  personal  property  assessment  list  in  Cook  County, 
for  collection  in  1927.  Of  this  amount  approximately  $24,000,000  was 
collected  and  approximately  $12,000,000  was  not  collected.  These  fig¬ 
ures  represent  a  condition  which  has  been  growing  worse  during  the 
last  ten  years.  The  figures  rather  clearly  indicate  two  things,  namely: 
(1)  resistance  to  taxation  of  personal  property  tends  to  increase  as  the 
rate  of  taxation  increases,  and  (2)  assessing  authorities  in  Cook  County 
are  placing  a  much  higher  percentage  of  uncollectible  personal  property 
assessments  on  the  assessment  list  than  was  the  practice  prior  to  1920. 
This  tremendous  percentage  of  delinquencies  appears  to  be  due  in  a 
large  part  to  political  administration.  This  is  indicated  by  a  comparison 
of  Chicago  and  Cleveland  personal  property  assessment  and  taxation 
results,  both  operating  under  the  uniform  rule.  In  the  City  of  Cleveland 
approximately  $16,000,000  in  taxes  was  extended  for  collection  upon 
the  1927  personal  property  assessment.  Of  this  amount  approximately 
$15,350,000  was  collected.  These  figures  indicate  delinquencies  of  33.5 
per  cent  in  Chicago  and  delinquencies  of  4.5  per  cent  in  Cleveland. 

Delay  in  Personal  Property  Tax  Payment 

Personal  property  taxes  are  due  on  May  first,  but  no  interest 
charge  attaches  to  taxes  if  not  paid  when  due.  On  July  15,  1928,  two 
and  one-half  months  after  May  first,  72.1  per  cent  of  the  personal  prop¬ 
erty  tax  items  extended  in  Cook  County  had  not  been  collected. 

CHAPTER  III. 

THE  RELATION  OF  ASSESSMENT  IN  ILLINOIS  TO  FAIR 

CASH  VALUE 

Assessment  administration  in  the  State  of  Illinois  is  in  such  a  con¬ 
dition  that  it  is  exceedingly  difficult  for  the  courts  to  protect  property 
owners  against  anything  except  an  outstanding  and  extremely  obvious 
violation  of  constitutional  rights. 
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THE  GENERAL  DISREGARD  OF  STATUTORY  REQUIRE¬ 
MENTS  IN  THE  ASSESSMENT  OF  PROPERTY 

Statements  by  the  Supreme  Court 

A  general  disregard  of  the  statutory  requirements  in  the  assess¬ 
ment  of  property  by  the  assessing  officials  in  various  counties  has  been 
recognized  by  the  Supreme  Court  in  a  number  of  decisions. 

Statements  of  the  State  Tax  Commission 

In  its  annual  reports  for  the  years  1919,  1920,  1921  and  1922,  The 
State  Tax  Commission  commented  upon  the  relation  of  assessments  of 
various  classes  of  property  to  fair  cash  value.  In  the  annual  report  for 
the  year  1922,  the  Commission  stated  that  it  was  the  custom  and  prac¬ 
tice  throughout  the  state  to  use  60  per  cent  of  the  fair  cash  value  of 
property  as  its  full  assessed  value.  Other  statements  in  the  1922  and 
previous  reports  indicate  that  there  was  no  such  general  custom  and 
practice  in  the  state  at  that  time. 

THE  DESIRABILITY  OF  FULL  FAIR  CASH  VALUE 

ASSESSMENTS 

Full  value  assessments  mean  assessments  upon  as  high  a  basis  as 
an  enlightened  public  opinion  will  sanction  and  an  uncertain,  shifting 
market  will  permit. 

Full  Value  is  the  Only  Real  Standard  for  Assessment 

Assessment  upon  a  fraction  of  full  value  tends  to  disintegrate 
to  a  public  subscription,  or  “passing  the  hat”  basis.  Fractional  assess¬ 
ment  confuses  officials  and  the  public.  They  operate  in  practice  to  give 
a  running  start  to  the  politically  influential  to  evade  taxes  through  rela¬ 
tive  under-assessment. 

The  National  Association  of  Real  Estate  Boards  went  on  record  in 
1926  as  follows : 

“We  adhere  to  the  proposition  that  there  can  be  but  one  fair 
basis  of  assessment  of  property  for  taxation  and  that  is  its  full  fair 
cash  value.  Any  variation  from  this  merely  opens  the  way  for 
evasion  and  the  resulting  inequality,  and  injustice.  The  full  and 
equal  assessment  and  a  low  rate  are  desirable.” 

The  Practice  in  Some  Other  States 

There  are  fourteen  cities  in  the  United  States  with  a  population  of 
500,000  or  more  inhabitants.  A  comparison  of  the  assessed  value  of  real 
estate  and  the  tax  rates  as  between  the  City  of  Chicago  and  a  number 
of  other  large  cities,  readily  shows  the  result  of  a  fractional  assessment 
system  in  the  State  of  Illinois.  The  tax  rates  in  most  of  the  other  cities 
range  from  $24.00  to  $27.00  per  thousand  dollars  of  assessed  value. 
The  tax  rate  for  the  City  of  Chicago  was  $46.45  per  thousand  dollars  of 
full  assessed  value  in  1926.  This  rate  reflects  an  assessment  practice 
radically  out  of  line  with  the  common  practice  throughout  the  country. 
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Application  to  Personal  Property 

The  amount  of  personal  property  which  avoids  assessment  entirely 
tends  to  increase  in  some  relation  to  the  rate  at  which  assessed  personal 
property  is  taxed.  High  rates  add  to  the  difficulty  of  personal  property 
taxation. 

COLLATERAL  OBSTACLES  TO  ACTUAL  FAIR  CASH 
VALUE  ASSESSMENT  IN  ILLINOIS 

A  transition  from  the  present  chaotic  assessment  basis  to  a  basis 
of  assessment  at  approximately  full  fair  cash  value  of  property,  such 
as  prevails  in  most  states  having  large  cities,  will  require  an  adjustment 
of  existing  tax  rate  and  bonding  limitations. 

CHAPTER  IV. 

A  LEGISLATIVE  PROGRAM  TO  CREATE  FAVORABLE 
CONDITIONS  FOR  THE  UNIFORM  ASSESSMENT 

OF  PROPERTY 

General  Statement 

Experience  in  many  other  states  throughout  the  country  has  demon¬ 
strated  that  the  extent  of  competitive  under-assessment  and  the  resulting 
inequalities  will  depend  upon  (a)  The  number  of  assessment  districts  in 
each  county  having  independent  elective  assessing  officials;  (b)  The  de¬ 
gree  of  definite  individual  responsibility  and  authority  of  the  assessing 
officials;  (c)  The  effectiveness  of  assessment  equalization  between  coun¬ 
ties  and  the  supervision  of  local  assessment  officials  by  the  State;  (d) 
The  effectiveness  of  assessment  equalization  within  counties  and  the 
supervision  over  local  city  and  town  assessors  within  counties  by  county 
assessing  officials. 

PROPERTY  ASSESSED  LOCALLY  IN  EACH  COUNTY 

COUNTY  ASSESSMENT  ORGANIZATION 

It  is  recommended  that  the  county  be  made  the  unit  of  assessment 
administration  in  fact  as  well  as  in  name.  It  is  recommended  that  one 
county  assessor  be  elected  to  take  office  at  the  close  of  1930  in  every 
county  in  the  State.  This  will  involve  the  abolition  of  all  existing  county 
and  township  assessment  offices  and  the  substitution  therefor  of  county 
assessment  offices. 

COUNTY  ASSESSMENT  REVIEWING  ORGANIZATION 

There  should  be  an  assessment  reviewing  board  in  each  county.  It 
should  act  only  In  a  semi- judicial  capacity  and  not  as  a  duplicate  assess¬ 
ing  agency. 

It  is  recommended  that,  in  counties  of  less  than  500,000  population, 
after  1930,  the  county  board  of  review  be  composed  of  the  proposed 
county  assessor,  acting  as  secretary,  and  the  chairman  of  the  county 
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board  and  the  county  treasurer,  the  two  latter  officials  being  ex  officio 
members. 

In  counties  of  500,000  or  more  inhabitants,  it  is  recommended  that 
after  1930  the  board  of  review  be  composed  of  five  members  to  include 
the  existing  board  of  review  as  now  constituted,  the  proposed  county 
assessor  to  be  elected  in  1930,  acting  as  secretary,  and  a  member  of  the 
Board  of  County  Commissioners.  The  proposed  county  assessor  should 
be  a  member  and  secretary  in  order  to  bring  about  a  closer  co-ordina¬ 
tion  between  assessment  and  review.  A  member  of  the  Board  of  County 
Commissioners  should  be  an  ex-officio  member  of  the  Board  of  Review 
as  an  official  representing  the  interest  and  point  of  view  of  the  tax 
spending  side  of  government.  It  is  recommended  that  each  year  the 
Board  of  County  Commissioners  designate  a  member  to  serve  upon 
the  Board  of  Review.  Other  recommendations  contained  in  this  report 
will  impose  upon  all  county  boards  of  review  the  necessity  of  maintain¬ 
ing  an  adequate  record  and  minutes  of  their  actions. 

SUPERVISION  OF  COUNTY  ASSESSMENT  BY  THE  STATE 

TAX  COMMISSION 

In  the  matter  of  control  and  supervision  over  local  assessments  it 
is  recommended  that  the  State  Tax  Commission  and  the  Governor  be 
given  the  following  powers  in  addition  to  the  powers  now  granted  by 
law. 

1.  It  is  recommended  that  the  Governor  be  given  the  power 
to  remove  a  county  assessor  from  office  for  failure  to  comply  substan¬ 
tially  and  promptly  with  rules  and  regulations,  not  inconsistent  with  law, 
issued  by  the  Tax  Commission,  after  a  hearing  upon  charges  filed 
with  the  Governor  by  the  Tax  Commission. 

2.  In  counties  of  less  than  500,000  population,  where  the  county 
assessor  is  unable  or  unwilling  to  make  an  assessment  or  a  re-assessment 
according  to  rules  and  instructions  issued  by  the  Commission,  it  is 
recommended  that  the  Commission  be  given  the  power  to  make  an  as¬ 
sessment  or  a  re-assessment  and  to  make  the  cost  thereof  a  charge  upon 
the  county. 

3.  In  counties  of  less  than  500,000  population,  it  is  recommended 
that  property  owners  be  given  the  right  of  appeal  from  the  decision  of 
the  County  Board  of  Review  upon  individual  assessments  to  the  State 
Tax  Commission.  This  appeal  should  be  based  upon  the  record  made 
by  the  County  Board  of  Review  and  should  be  according  to  rules  pre¬ 
scribed  by  the  Commission. 

SUGGESTED  CHANGE  IN  THE  ASSESSMENT  LAWS 

The  following  changes  in  the  assessment  laws  are  recommended : 

1.  It  is  recommended  that  on  or  before  December  31st,  1930, 
boards  of  county  commissioners  and  boards  of  county  supervisors  of 
every  county  shall  cause  to  be  prepared  a  complete  set  of  tax  maps, 
according  to  minimum  requirements  prescribed  by  statute,  and  as  the 
State  Tax  Commission  may  require. 
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2.  It  is  recommended  that  separately  assessed  parcels  of  land, 
and  buildings  thereon,  be  identified  and  described  for  assessment  pur¬ 
poses  by  an  assessment  description  based  upon  the  system  of  numbering 
prescribed  by  statute  in  the  preparation  of  tax  maps.  The  substitution 
of  an  assessment  description  for  the  legal  description  is  in  accordance 
with  the  practice  prevailing  in  Milwaukee,  New  York  City,  and  many 
sections  of  the  country. 

3.  When  this  simplified  assessment  identification  of  real  estate 
parcels  is  put  into  efifect,  it  is  recommended  that  local  assessing  officials 
be  required  to  publish  the  actual  real  estate  assessment  roll  after  each 
assessment  and  each  re-assessment.  It  is  recommended  that  this  publica¬ 
tion  be  in  the  form  of  pamphlets  for  fixed  districts,  each  district  consti¬ 
tuting  not  less  than  one  nor  more  than  four  sections  of  land. 

4.  It  is  recommended  that  the  employment  by  the  county  assessors 
of  clerks,  deputy  assessors,  appraisers  and  other  necessary  employees 
be  definitely  authorized  by  statute  and  at  rates  of  pay  to  be  determined 
by  the  Boards  of  County  Commissioners  or  County  Supervisors. 

5.  It  is  recommended  that  four  years  be  fixed  as  the  minimum 
complete  re-assessment  period  and  that  legal  authority  be  given  the 
County  Board  of  Review  and  the  State  Tax  Commission  to  order,  on 
or  before  April  first  of  each  year,  a  re-assessment  after  due  notice  of 
a  public  hearing  in  the  county  upon  the  desirability  or  necessity  of  a 
re-assessment. 

6.  It  is  recommended  that  county  supervisors  of  assessment  and 
County  Boards  of  Assessors  be  required  before  December  31st,  1930, 
to  make  a  complete  check  of  all  exempt  real  estate  in  their  respective 
counties.  It  is  further  recommended  that  prior  to  December  31st,  1930; 
all  officials  other  than  county  supervisors  of  assessment  and  county 
boards  of  assessors  be  specifically  forbidden  to  make  any  exemptions 
of  real  estate  from  taxation.  After  December  31st,  1930,  it  is  recom¬ 
mended  that  no  exemptions  of  real  estate  should  be  made  by  any  officials 
except  county  assessors  and  that  all  appeals  on  the  question  of  exemp¬ 
tion  should  be  directly  from  the  county  assessor  to  the  county  court 
with  the  county  assessor  a  party  to  any  hearing  upon  such  an  appeal. 

7.  It  is  recommended  that  personal  property  schedules  be  deliv¬ 
ered  by  mail. 

8.  In  all  cases  where  persons  fail  to  file  a  voluntary  personal  prop¬ 
erty  return,  it  is  recommended  that  the  county  assessor  be  given  author¬ 
ity  to  make  a  return  for  such  person  and  to  notify  such  person  of  the 
amount  of  the  return  by  registered  mail. 

It  is  recommended  that  the  person  so  assessed  be  given  a  period  of 
twenty  days  to  substitute  a  voluntary  return.  In  the  event  that  this 
substitution  is  not  made  the  assessing  official  shall  add  a  penalty  of  50 
per  cent  to  the  return  and  any  and  all  public  officials  shall  be  specifically 
forbidden  thereafter  to  reduce  the  assessment  or  abate  the  penalty  in 
whole  or  in  part. 

9.  It  is  recommended  that  personal  property  taxes  unpaid  on  May 
first  of  each  year  shall  bear  interest  at  the  rate  of  one  per  cent  a  month 
or  fraction  thereof. 
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10.  It  is  recommended  that  county  assessors  be  given  the  power 
to  require  every  corporation  and  unincorporated  business  concern  to 
furnish  a  balance  sheet,  verified  under  oath,  as  of  the  preceding  Decem¬ 
ber  31st,  along  with  the  voluntary  personal  property  tax  schedule. 

11.  In  counties  of  less  than  500,000  population,  it  is  recommended 
that  individual  property  owners  be  given  the  right  of  appeal  by  statute 
to  the  Circuit  Court  from  the  decision  of  the  State  Tax  Commission, 
such  appeal  to  be  without  formal  pleadings  and  upon  the  record  made 
by  the  Tax  Commission  in  the  hearing  of  an  appeal  from  the  County 
Board  of  Review. 

12.  In  counties  of  500,000  population  or  over,  it  is  recommended 
that  individual  property  owners  be  given  the  right  of  appeal  from  the 
decision  of  the  County  Board  of  Review  to  the  Circuit  or  Superior 
Courts,  such  appeal  to  be  based  upon  the  record  made  by  the  County 
Board  of  Review  in  a  hearing  upon  a  complaint,  and  without  formal 
pleadings. 

13.  Upon  the  filing  of  an  appeal  upon  an  assessment  in  the  Circuit 
or  Superior  Court,  it  is  recommended  that  a  property  owner  may  pay  the 
taxes  levied  upon  the  assessment  in  full  and  in  the  event  of  a  final  deci¬ 
sion  in  his  favor,  he  may  secure  a  refund  of  that  portion  of  the  taxes 
extended  upon  an  illegally  excessive  assessment. 

14.  It  is  recommended  that  the  law  provide  that  the  total  taxes 
be  extended  in  one  total  against  each  assessment.  It  is  recommended 
that  the  law  require  that  each  taxpayer  shall  be  notified,  either  by  a 
statement  upon  the  tax  bill  or  by  separate  pamphlet,  of  the  portion  of  the 
total  tax  rate  levied  for  each  separate  government  fund  or  purpose  for 
which  a  special  tax  levy  is  made. 

PROPERTY  ASSESSED  BY  THE  STATE  TAX  COMMISSION 
RE-ORGANIZATION  OF  THE  STATE  TAX  COMMISSION 

It  is  recommended  that  the  office  of  State  Assessor  be  created  and 
that  the  State  Assessor  be  appointed  by  the  Governor  for  a  term  con¬ 
current  with  that  of  the  Governor  and  that  such  State  Assessor  shall 
make  all  original  assessments  now  made  by  the  State  Tax  Commission. 

It  is  recommended  that  the  State  Tax  Commission  be  composed  of 
five  members,  two  to  be  appointed  by  the  Governor  every  second  year, 
for  four  year  terms,  and  of  the  State  Assessor  who  shall  be  secretary  of 
the  State  Tax  Commission.  The  purpose  of  this  proposed  organization 
is  to  centralize  responsibility  and  to  provide  for  a  reasonable  separation 
of  the  functions  of  assessment  and  review.  This  proposal  is  along  the 
lines  of  the  organization  of  the  department  of  internal  revenue. 

It  is  recommended  that  the  State  Tax  Commission  shall  hear  and 
pass  upon  all  complaints  against  assessments  made  by  the  State  Asses¬ 
sor  and  shall  hear  and  pass  upon  all  appeals  from  decisions  of  county 
boards  of  review  of  counties  of  less  than  500,000  population,  upon 
individual  assessments. 
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RE-DISTRIBUTION  OF  ASSESSMENT  POWERS 

AND  DUTIES 

In  addition  to  the  property  now  assessed  by  the  State  Tax  Commis¬ 
sion,  it  is  recommended  that  the  value  of  the  capital  stock  (including 
the  franchise)  of  all  corporations,  be  appraised  and  assessed  by  the  State 
Tax  Assessor,  according  to  the  same  rules  and  subject  to  the  same  de¬ 
ductions  as  such  property  is  now  appraised  and  assessed  by  the  local 
county  and  township  assessors.  This  recommendation  provides  that  the 
function  of  appraising  and  assessing  the  corporate  excess  of  manufac¬ 
turing  and  mercantile  companies  and  associations,  publishing  companies, 
mining  and  coal  selling  companies,  and  the  value  of  the  shares  of  bank 
stock  be  transferred  from  local  assessing  officials  to  the  proposed  State 
Tax  Assessor. 

FINANCIAL  LEGISLATION  TO  ADJUST  TAX  RATE  AND 
BONDING  LIMITATIONS  TO  FAIR  CASH  VALUE 
ASSESSMENT  CONDITIONS 

A  concerted  state  wide  effort  should  be  made  in  the  next  quad¬ 
rennial  assessment  to  place  all  assessments  upon  the  basis  required  by 
statute.  This  will  require  an  adjustment  of  existing  tax  rate  limitations 
and  of  existing  bonding  limitations  to  the  actual  fair  cash  value  assess¬ 
ment  condition  now  required  by  law. 

The  specific  recommendations  relating  to  such  an  adjustment  of 
tax  rates  and  bonding  limitations  are : 

(a)  That  every  tax  rate  of  every  political  subdivision  for  every 
fund  and  purpose  except  for  the  retirement  of  and  interest  upon  funded 
debt  be  limited  to  fifty  percent  of  the  corresponding  maximum  tax  rate 
for  the  same  fund  and  purpose  in  each  local  subdivision  in  effect  before 
the  change. 

(b)  -  It  is  recommended  that  the  Legislature  should  enact  a  law 
providing  that : 

(1)  No  county  with  a  population  in  excess  of  500,000  in¬ 
habitants  and  no  city  or  other  municipal  corporation  with  a  popula¬ 
tion  in  excess  of  300,000  inhabitants  shall  become  indebted  in  an 
amount  in  excess  of  three  per  cent  of  the  assessed  value  of  the 
property  therein : 

(2)  No  county  with  a  population  of  less  than  500,000  in¬ 
habitants,  and  no  city  or  municipal  corporation  with  a  population 
of  less  than  300,000  inhabitants  shall  become  indebted  in  an  amount 
in  excess  of  one  and  one-half  per  cent  of  the  assessed  value  of  the 
property  therein. 


CHAPTER  V. 

THE  NEED  FOR  A  CONSTITUTIONAL  CHANGE 

The  Committee  is  of  the  opinion  that  the  uniform  rule  in  taxation 
is  not  adapted  to  present  day  economic  conditions  in  the  State  of  Illinois. 
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The  reasons  for  this  opinion  are :  ( 1 )  The  taxation  of  all  property  in 
proportion  to  value  is  unsound  in  principle;  (2)  The  uniform  rule  is 
an  administrative  impossibility;  (3)  The  uniform  rule  is  inequitable  in 
its  effects ;  (4)  The  uniform  rule  puts  Illinois  at  a  serious  disadvantage; 
(5)  An  unenforceable  tax  system  undermines  government. 

It  is  recommended  that  the  Legislature  enact  the  necessary  resolu¬ 
tion  to  provide  the  voters  with  an  opportunity  to  amend  those  sections 
of  the  constitution  now  requiring  taxation  of  all  property  in  propor¬ 
tion  to  value.  It  is  recommended  that  substantially  the  same  form  of 
amendment  voted  upon  in  1926  be  resubmitted  to  the  voters.  This 
amendment  is  intended  to  free  the  General  Assembly  from  the  limitation 
contained  in  sections  1,  3,  9  and  10  of  Article  IX,  of  the  constitution. 

One  of  the  plans,  which  has  been  suggested  for  the  submission 
of  the  amendments,  is  based  upon  the  theory  that  formal  party  endorse¬ 
ment  of  a  proposed  amendment  commits  all  straight  party  ticket  voters 
to  a  vote  for  the  amendment  unless  the  voter  specifically  marks  the  ballot 
against  the  proposal.  In  the  event  the  Attorney  General  does  not  ad¬ 
vise  the  General  Assembly  that  there  is  substantial  authority  indicating 
the  legality  of  the  above  outlined  plan,  it  is  recommended  that  an 
amendment  be  submitted  upon  the  main  ballot,  in  a  manner  best  de¬ 
signed  to  attract  the  attention  of  the  voters. 

GENERAL  CONCLUSION 

It  is  the  opinion  of  the  Committee  that  if  the  General  Assembly 
and  the  Governor  fail  to  take  the  steps  necessary  to  bring  about  im¬ 
proved  real  estate  assessment  administration  in  Illinois,  it  will  be  ex¬ 
ceedingly  difficult  to  convince  the  necessary  majority  of  the  voters  in 
1930  that  they  should  remove  any  of  the  existing  limitations  upon  the 
taxing  powers  of  the  General  Assembly. 


CHAPTER  VI. 

THE  FINANCIAL  CONDITION  OF  POLITICAL 

SUBDIVISIONS 

The  Committee  undertook,  by  questionnaires,  to  secure  some  defi¬ 
nite  information  relating  to  tax  delinquencies,  tax  anticipation  and  the 
financial  conditions  of  general,  corporate,  and  educational  funds  of  all 
counties  and  several  hundred  cities,  towns,  villages  and  school  districts. 
Less  than  half  of  the  local  officials  have  responded  with  the  informa¬ 
tion  requested.  The  Committee  has  reason  to  believe  that  (a)  many 
of  the  local  officials  do  not  maintain  adequate  records  to  supply  the  infor¬ 
mation  requested,  and  (b)  many  of  the  local  officials  desire  to  conceal 
actual  financial  conditions  from  the  General  Assembly  and  from  the 
people  in  their  respective  jurisdictions. 

The  information  received  indicates  a  widespread  practice  of  exces¬ 
sive  and  unsound  anticipation  of  taxes  by  temporary  borrowing  from 
banks  and  other  public  funds  and  by  the  accumulation  of  bills  for  the 
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payment  of  which  cash  cannot  be  secured  by  lawful  means.  The  exces¬ 
sive  anticipation  of  taxes  is  an  indirect  result  and  a  necessary  adjunct 
of  unsatisfactory  and  discriminatory  assessment  administration.  Many 
local  governments  are  annually  making  expenditures  in  excess  of  revenue 
and  resorting  to  unsound,  excessive  and  unlawful  tax  anticipation.  The 
General  Assembly  should  secure  extensive  information  upon  those  con¬ 
ditions  and  then  enact  the  necessary  legislation  to  abolish  unsound  prac¬ 
tices.  Unless  adequate  steps  are  taken  to  confine  expenditures  to  rev¬ 
enue  many  political  subdivisions  will  soon  default  upon  their  obligations 
and  temporarily  destroy  their  credit. 

CHAPTER  VII. 

THE  FAILURE  OF  THE  GENERAL  PROPERTY  TAX  IN 

THE  STATE  OF  ILLINOIS 

By  Mr.  John  C.  Watson 

The  revenue  system  in  Illinois  has  remained  substantially  unchanged 
since  1818.  In  recent  years  the  people  have  come  to  demand  of  the 
state  many  expensive  services.  This  has  resulted  in  rapidly  increasing 
taxation.  Deflation  in  value  of  farm  property  and  greatly  reduced 
activity  in  the  urban  land  market  has  developed  a  strong  resistance  to 
heavier  and  heavier  taxation  of  real  property.  The  inequitable  nature 
of  the  general  property  tax  becomes  constantly  more  pronounced  and 
noticeable.  These  inequalities  are  made  worse  by  reason  of  the  inability 
of  some  users  to  shift  the  tax  burden.  This  is  particularly  the  plight  of 
farm  and  home  owners.  The  weight  of  the  tax  burden  is  breaking  down 
the  assessment  machinery. 

The  general  property  tax  has  reached  the  point  where  it  operates  as 
a  tax  of  from  20  per  cent  to  35  per  cent  on  net  income  from  farm  prop¬ 
erty.  In  the  cities  and  villages  home  owners  are  paying  almost  equally 
burdensome  rates  upon  the  net  rental  values  of  their  property. 
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CHAPTER  I. 

THE  TAXATION  SYSTEM  IN  ILLINOIS 
General  Statement 

It  is  believed  that  the  readers  of  this  report  can  he  served  best  by 
a  brief  and  simple  description  of  some  of  the  main  features  of  the  tax 
and  assessment  system  which  the  state  and  local  governments  operate. 
It  is  not  within  the  scope  or  the  purpose  of  this  report  to  discuss  this 
subject  exhaustively.  Only  some  of  the  major  features  are  discussed. 
The  Committee  believes  that  a  change  in  the  constitutional  basis  of  taxa¬ 
tion  would  promote  the  economic  welfare  of  the  state  and  its  political 
subdivisions.  The  members  of  the  Committee  realize  the  practical 
difficulties  involved  in  making  any  constitutional  change.  In  view  of 
the  conditions  which  exist  throughout  the  State,  it  is  the  opinion  of  the 
Committee  that  the  Legislature  and  the  Governor  cannot  meet  their 
responsibilities  in  taxation  matters  by  taking  the  attitude  that  a  con¬ 
stitutional  amendment  is  the  first  effective  step  which  can  be  taken  in 
improving  taxation  and  assessment  conditions  in  the  State  of  Illinois. 

In  a  later  chapter  of  this  report  certain  observations  are  set  forth 
dealing  with  the  desirability  of  a  change  in  the  constitution.  Likewise 
certain  observations  are  set  forth  bearing  upon  the  practical  require¬ 
ments  involved  in  making  such  change.  It  is  the  conviction  of  the 
Committee  that  a  goodly  portion  of  the  troubles  with  taxation  in  this 
state  at  this  time,  is  due  to  the  inadequacy  of  the  administration  of  the 
assessment  system.  The  fact  that  the  taxation  of  personal  property, 
according  to  the  legal  requirements  of  the  uniform  rule,  is  an  adminis¬ 
trative  impossibility  does  not  warrant  or  excuse  the  existing  chaotic 
administration  in  the  assessment  of  real  estate  for  taxation.  Neither 
does  it  warrant  the  conspicuous  failure  of  the  administrative  assessment 
machinery  in  the  State  of  Illinois  to  administer  the  general  property 
tax,  in  its  application  to  personal  property,  up  to  the  practical  economic 
and  administrative  possibilities  of  such  a  system  of  taxation. 

It  is  a  rather  common  attitude  on  the  part  of  administrative  officials 
and  property  groups  to  lay  all  the  blame  for  our  present  taxation  diffi¬ 
culties  upon  existing  constitutional  requirements.  There  is  a  tendency 
to  excuse  an  utterly  chaotic  and  inexcusable  assessment  administration 
on  the  ground  that  the  constitution  does  not  permit  a  modern  system 
of  taxation. 

The  Uniform  Rule 

While  the  State  of  Illinois  has  on  her  statute  books  various  laws 
which  produce  a  certain  amount  of  revenue,  the  principal  source  of 
revenue  for  local  government  is  the  general  property  tax.  The  uniform 
rule  is  the  basis  of  our  tax  system,  as  it  is  that  of  a  number  of  states. 
The  legal  basis  for  the  general  property  tax  is  found  in  certain  provi¬ 
sions  of  the  constitution  of  the  state,  the  most  important  one  of  which 
is  as  follows : 
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“Art.  IX.  Section  1.  Taxation  in  proportion  to  value — 
assessment — tax  on  certain  classes ; 

The  General  Assembly,  shall  provide  such  revenue  as  may  be 
needful  by  levying  a  tax,  by  valuation,  so  that  every  person  and 
corporation  shall  pay  a  tax  in  proportion  to  the  value  of  his,  her  or 
its  property — such  value  to  be  ascertained  by  some  person  or  per¬ 
sons,  to  be  elected  or  appointed  in  such  manner  as  the  General 
Assembly  shall  direct,  and  not  otherwise.*’ 

In  setting  up  the  administrative  machinery  for  the  assessment  and 
taxation  of  property,  both  real  and  personal,  along  the  lines  laid  down 
in  the  constitution,  the  General  Assembly  has  provided  for  an  admin¬ 
istrative  organization  in  each  county  to  appraise  and  assess  property 
according  to  rules  prescribed  by  statute.  The  statutory  requirements, 
in  the  appraisal  and  assessment  of  property  by  local  assessment  officials, 
are  summarized  in  the  oath  prescribed  for  all  assessors  and  deputy 
assessors.  This  oath  is  as  follows : 

“I  do  solemly  swear  (or  affirm)  that  I  will  support  the  Con¬ 
stitution  of  the  United  States  and  the  Constitution  of  the  State  of 
Illinois ;  and  that  I  will  faithfully  discharge  all  the  duties  of  the 
office  of  assessor,  deputy  assessor  or  supervisor  of  assessments  (as 
the  case  may  be)  to  the  best  of  my  ability;  and  that  I  will  without 
fear  or  favor,  appraise  all  the  property  in  said  county  at  its  fair  cash 
value,  said  value  to  be  ascertained  at  what  the  property  would  bring 
at  a  voluntary  sale  in  the  due  course  of  business  and  trade ; — 
and  that  I  will  assess  said  property  when  appraised  at  its  said  cash 
value  .  .  .  .” 

The  above  quoted  constitutional  and  statutory  provisions  set  forth 
the  principles  according  to  which  all  property  in  the  State  of  Illinois 
is  to  be  appraised  and  assessed  for  taxation  purposes. 

THE  ASSESSMENT  ORGANIZATION  IN  ILLINOIS 

In  accordance  with  the  requirements  of  Article  IX,  Section  1,  of 
the  constitution,  the  General  Assembly  has  provided  by  statute  for  an 
administrative  organization  to  determine  the  value  of  the  taxable  prop¬ 
erty  within  the  State.  This  administrative  organization  consists  of  ( 1 ) 
The  State  Tax  Commission,  and  (2)  The  Local  Assessment  Officers.  A 
brief  description  of  this  administrative  organization  is  presented  in  the 
following  paragraphs. 

THE  STATE  TAX  COMMISSION— POWERS  AND  DUTIES 

The  powers  and  duties  of  the  State  Tax  Commission  involve  the 
assessment  of  certain  kinds  of  property.  They  involve  the  supervision 
and  equalization  of  the  assessment  of  other  kinds  of  property,  assessed 
and  equalized  in  the  first  instance  by  local  assessing  officials. 

It  is  the  function  of  the  Commission  to : 

(a)  Assess  the  railroad  property  denominated  “railroad 
track'’  and  “rolling  stock;” 
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(b)  Assess,  and  value,  in  the  manner  provided  by  law,  the 
capital  stock,  including  the  franchise,  of  all  companies  or  associa¬ 
tions  now  or  hereafter  incorporated  under  the  laws  of  this  state, 
except  companies  and  associations  organized  for  purely  manufac¬ 
turing  and  mercantile  purposes,  or  for  either  of  such  purposes,  or 
for  the  mining  and  sale  of  coal  or  for  printing  or  for  the  publishing 
of  newspapers  or  for  the  improving  and  breeding  of  stock,  or  for 
the  purpose  of  banking,  including  any  of  such  property  as  may  have 
been  omitted  from  assessment  in  any  year  or  years,  or  which,  from 
defective  description  has  not  paid  any  taxes  for  any  year  or  years. 

In  the  ma-tter  of  the  supervision  of  the  assessment  of  property  by 
local  assessors,  the  statutes  provide  that  the  State  Tax  Commission  shall 
have  the  power : 

(1)  To  require  local  assessment  officers  to  meet  with  it  from 
time  to  time  for  the  purpose  of  considering  matters  relative  to 
taxation  ; 

(2)  To  formulate  and  recommend  legislation  for  the  im¬ 
provement  of  the  system  of  taxation  of  property  and  for  the  equali¬ 
zation  of  the  taxation  of  the  State ; 

(3)  To  make  such  research  and  investigation  as  to  the  prop¬ 
erties  of  corporations  and  the  true  value  of  the  franchise  and  prop¬ 
erties  of  all  corporations  incorporated  under  the  laws  of  the  State, 
except  companies  and  associations  organized  for  purely  manufac¬ 
turing  and  mercantile  purposes,  or  for  either  of  such  purposes,  or 
for  the  mining  and  sale  of  coal,  or  for  printing  or  for  the  publish¬ 
ing  of  newspapers  or  for  the  improving  and  breeding  of  stock, 
or  for  the  purpose  of  banking,  as  will  enable  it  to  ascertain  the  fair 
cash  value  of  the  capital  stock,  including  the  franchise,  of  such 
corporations  as  are  assessed  by  it  and  to  obtain  such  further  data 
and  information  upon  which  general  rules  and  regulations  may  be 
based ; 

(4)  To  investigate  the  tax  systems  of  other  states  and 
counties ; 

(5)  To  request  the  institution  of  proceedings,  actions  and 
prosecutions  to  enforce  the  laws  relating  to  the  penalties,  liabilities 
and  punishment  of  public  officers,  persons,  or  officers  or  agents 
of  corporations  for  failure  or  neglect  to  comply  with  this  Act ; 

(6)  To  order  in  any  year  a  re-assessment  of  all  real  and  per¬ 
sonal  property,  or  real  or  personal  property,  or  any  class  of  personal 
property,  in  any  county,  or  in  any  assessment  district  thereof,  when 
in  its  judgment  such  re-assessment  is  desirable  or  necessary,  and 
for  that  purpose  to  cause  such  re-assessment  to  be  made  by  the 
local  assessment  officers,  and  cause  it  to  be  substituted  for  the  origi¬ 
nal  assessment.  Note — Such  re-assessment  may  be  ordered  in  any 
year,  whether  after  or  before  the  original  assessment  is  completed 
by  the  local  assessment  officers ; 

(7)  To  take  testimony  and  proofs  under  oath  and  to  require 
the  production  of  books,  papers  and  documents  pertinent  to  any 
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assessment  investigation  or  inquiry  and  for  that  purpose  to  sub¬ 
poena  and  compel  the  attendance  of  witnesses; 

(8)  To  require  from  all  State  and  local  officers  such  infor¬ 
mation  as  may  be  necessary  for  the  proper  discharge  of  its  duties ; 

(9)  To  examine  and  make  memoranda  from  all  records, 
books,  papers,  documents,  statements  of  account  on  record  or  on 
file  in  any  public  office  of  the  State  or  of  any  county,  township, 
road  district,  city,  village,  incorporated  town,  school  district  or 
any  other  taxing  district  of  the  State  and  all  public  officers  having 
charge  or  custody  of  such  records  shall  furnish  to  the  commission 
information  of  any  and  all  matters  on  file  or  of  record  in  their 
respective  offices ; 

(10)  To  adopt,  from  time  to  time,  rules  not  inconsistent  with 
law,  for  ascertaining  the  fair  cash  value  of  the  capital  stock,  in¬ 
cluding  the  franchise,  of  corporations  assessed  by  it. 

The  above  described  powers  appear  to  give  the  Tax  Commission 
much  more  actual  power  in  the  supervision  of  local  assessment  and  in 
the  equalization  of  assessments  than  is  the  case  in  fact.  The  Tax  Com¬ 
mission  has  some  definite  powers  in  the  equalization  of  assessments  as 
between  counties.  This  power  is  limited  in  a  number  of  ways.  The 
Tax  Commission  can  deal  only  with  classes  of  property  within  each 
county.  For  this  purpose,  property  assessed  locally  is  divided  into 
personal  property,  lands,  town  and  city  lots.  The  powrer  of  equaliza¬ 
tion  is  further  limited  by  reason  of  the  fact  that  the  aggregate  assessed 
valuation  within  the  State  shall  not  be  reduced. 

The  Tax  Commission  is  given  the  power  to  order  the  local  assess¬ 
ment  officials  in  any  county  to  make  a  re-assessment.  It  is  likewise 
given  the  power  to  prescribe  general  rules  and  regulations  and  issue 
instructions,  not  inconsistent  with  law,  for  the  guidance  of  local  assess¬ 
ment  officers  in  the  assessment  or  re-assessment  of  property  for  taxa¬ 
tion.  An  order  to  the  county  assessment  officials  to  make  a  re-assess¬ 
ment,  whether  accompanied  with  definite  instructions  and  rules  or 
not,  can  have  an  effect  only  by  reason  of  the  fact  that  such  orders  es¬ 
tablish  legal  rights.  The  Commission  does  not  have  the  power  and 
authority  necessary  to  make  its  orders  and  rules  effective.  If  the  local 
assessment  officials,  upon  the  receipt  of  a  re-assessment  order  ignore 
the  instructions,  copy  the  assessment  complained  of  and  call  the  new 
copy  a  re-assessment,  there  is  little  or  nothing  the  Tax  Commission 
can  do  about  it.  So  far  as  supervision  of  local  assessment  is  concerned, 
the  actual  power  of  the  Tax  Commission  is  confined  to  making  gestures. 

LOCAL  ASSESSMENT  ORGANIZATION 

In  the  following  paragraph  a  brief  statement  is  made  descriptive 
of  the  local  assessment  organization  in  the  various  classes  of  counties  in 
the  State  of  Illinois. 

The  Local  Assessment  Organization  in  Cook  and  St.  Clair  Counties 

The  present  assessment  organization  in  Cook  County  was  provided 
for  in  the  Revenue  Act  of  1898.  This  type  of  organization  was  estab¬ 
lished  for  counties  of  250,000  or  more  inhabitants.  One  smaller  county 
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in  the  State,  St.  Clair  County,  has  been  given  this  type  of  organization. 
This  reorganization  in  1898  grew  out  of  unsatisfactory  assessment  con¬ 
ditions,  due  to  the  territorial  decentralization  of  assessment  authority 
and  the  resulting  competitive  under-assessment. 

The  present  organization  consists  of  an  elective  Board  of  Assessors, 
an  elective  Board  of  Review  and  an  elective  township  assessor  in  each 
township  not  lying  wholly  within  one  city.  The  Board  of  Assessors 
consists  of  five  members  elected  for  six  year  terms.  The  terms  of  the 
members  are  overlapping.  One  member  was  elected  in  1928,  two  mem¬ 
bers  are  to  be  elected  in  1930,  and  two  members  in  1932.  This  is  what 
is  commonly  known  as  a  continuing  board,  with  only  a  minority  of  the 
members  to  be  elected  at  any  election.  Not  more  than  four  of  the 
members  shall  be  residents  of  one  city.  The  Board  of  Review  is  a 
continuing  board,  consisting  of  three  members  elected  for  six  year 
terms.  Only  a  minority  of  the  members  are  to  be  chosen  in  any  elec¬ 
tion.  The  township  assessors,  in  townships  not  lying  wholly  within 
one  city,  are  elected  for  one  year  terms. 

It  is  the  function  of  the  Board  of  Assessors  to  appraise  and  assess 
all  real  estate  every  fourth  year  in  the  townships  contained  within  the 
main  city.  It  is  the  function  of  the  township  assessors  to  appraise 
and  assess  all  real  estate  outside  the  city  townships  every  fourth  year. 
During  the  years  between  quadrennial  assessments  the  Board  of  Asses¬ 
sors  and  the  township  assessors  are  required  to  appraise  and  assess  all 
real  estate  taxable  for  the  first  time.  During  each  year,  except  the 
last  preceding  a  quadrennial  assessment,  the  Board  of  Assessors  has 
the  power  to  correct  and  revise  the  assessment. 

Each  year  the  assessment  list  must  be  turned  over  to  the  Board 
of  Review  for  revision,  correction  and  equalization.  This  Board  has 
broad  powers  to  act  in  the  revision  and  correction  process  without  con¬ 
sultation  with  the  Board  of  Assessors.  In  practice,  both  boards  make 
and  review  assessments  without  consulting  each  other. 

The  Local  Assessment  Organization  in  the  Remaining  Counties 

The  law  provides  that  in  all  counties,  except  those  with  250,000, 
or  more  inhabitants,  and  St.  Clair  County,  the  county  treasurer  shall 
be  an  ex  officio  supervisor  of  assessments.  In  all  counties  under  town¬ 
ship  organization — which  includes  all  except  a  few — assessments  in 
each  township  shall  be  made  by  an  elective  township  assessor  under 
the  supervision  of  the  supervisor  of  assessments.  While  the  law  pro¬ 
vides  that  the  supervisor  of  assessments  shall  assemble  the  township 
assessors  and  give  them  such  instructions  as  shall  tend  to  county  uni¬ 
formity  in  assessment,  this  supervisory  power  is  of  negligible  effect 
legally  and  practically.  It  is  provided  that  if  a  township  assessor  wil¬ 
fully  refuses  or  neglects  to  observe  lawful  instructions  of  the  super¬ 
visor  of  assessments  he  shall  be  subject  to  a  fine  or  imprisonment  upon 
conviction.  Such  a  provision,  while  drastic  sounding,  is  of  little  or 
no  effect  because  of  the  practical  impossibility  of  proving  that  such 
neglect  is  wilful.  The  power  of  removal  of  township  assessors  by  the 
supervisor  of  assessments  is  the  only  provision  which  would  cause 
township  assessors  to  pay  any  attention  to  the  instructions  of  the  super- 
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visor.  This  one  effective  means  of  control  is  not  provided.  The  super¬ 
visor  of  assessments  is  a  supervisor  in  name  only  and  not  in  fact.  The 
ineligibility  of  a  county  treasurer  for  re-election  and  the  lack  of  any  real 
authority  over  township  assessors  removes  all  incentive  for  any  attempt 
at  supervision.  Each  county  is  composed  of  as  many  independent  as¬ 
sessment  units  in  fact,  and  as  many  independent  assessors  as  it  has  town¬ 
ships.  The  county  is  an  assessment  unit  in  name  only. 

There  is  a  board  of  review  established  for  each  county.  In  coun¬ 
ties  under  township  organization,  the  chairman  of  the  board  of  super¬ 
visors  is  ex  officio  chairman  of  the  board  of  review.  The  two  other 
members  are  appointed  in  alternate  years  by  the  county  judge  for  two 
year  terms.  The  appointments  must  be  such  that  two  of  the  three 
members  shall  be  persons  affiliated  with  the  political  party  polling  the 
highest  vote  at  the  last  county  election.  ’The  third  member  must  be 
affiliated  with  the  minority  party.  These  requirements  presume  republi¬ 
can  and  democratic  methods  of  determining  the  fair  cash  value  of  prop¬ 
erty.  They  contemplate  minority  party  representation  as  a  check  upon 
political  discrimination  in  the  assessment  of  property. 

In  counties  not  under  township  organization  the  board  of  county 
commissioners  constitute  the  board  of  review.  There  are  in  effect,  three 
different  types  of  assessment  organization  provided  for  the  three  classes 
of  counties.  None  of  the  three  types  of  organization  provide  that  assess¬ 
ing  officials  shall  be  represented  by  membership  upon  the  reviewing 
agencies.  In  the  opinion  of  the  Committee,  this  failure,  both  in  law 
and  in  practice,  to  provide  for  any  effective  correlation  between  assess¬ 
ment  and  review  is  in  part  responsible  for  existing  assessment  condi¬ 
tions  in  the  various  counties.  It  is  in  part  responsible  for  the  inexcus¬ 
able  methods  by  which  indefensible  results  are  reached. 
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CHAPTER  II 

ASSESSMENT  CONDITIONS  IN  ILLINOIS 

Any  exhaustive  study,  to  determine  actual  assessment  results  as  a 
basis  for  sound  comprehensive  conclusions,  is  no  small  task.  The  Com¬ 
mittee  has  been  subject  to  limitations  of  time  in  its  investigations.  For¬ 
tunately,  at  the  time  the  Committee  was  appointed,  there  was  available 
some  rather  extensive  studies  of  assessment  conditions  both  in  Cook 
County  and  throughout  the  remainder  of  the  State.  These  studies  were 
of  invaluable  assistance  to  the  Committee  in  its  investigations.  With 
this  basic  material  in  existence,  it  has  been  in  part  the  function  and 
policy  of  the  Committee  to  check  and  test  the  reliability  of  the  private 
investigations  previously  made  and  to  delve  into  some  of  the  phases 
of  assessment  administration  which  make  such  results  possible.  In  the 
following  paragraphs  some  of  the  results  shown  by  these  local  studies 
and  investigations  and  the  conditions  disclosed  by  the  Committee’s  in¬ 
vestigations  are  presented. 

THE  ASSESSMENT  OF  REAL  PROPERTY 

In  view  of  the  fact  that  the  assessment  of  real  property  in  Cook 
County  has  been  the  subject  of  wide  spread  discussions  and  extreme  dis¬ 
satisfaction  for  the  past  few  years,  and  particularly  for  the  past  two 
years,  assessment  conditions  in  Cook  County  are  discussed  separately  in 
this  report. 

THE  ASSESSMENT  OF  REAL  PROPERTY  IN  COOK 

COUNTY 

At  the  time  the  Committee  was  appointed  the  assessment  of  real 
property  in  Cook  County  was  subject  to  considerable  criticism.  For 
this  reason  the  Committee  felt  that  the  Cook  County  situation  should 
be  the  starting  point  of  its  investigations.  At  the  time  the  Committee 
convened  in  Cook  County  for  this  purpose,  it  was  agreeably  surprised 
to  learn  that  a  considerable  fund  of  information  had  been  developed 
by  local  groups  and  organizations  in  the  County.  Among  these  groups 
which  had  made  some  investigation  of  real  estate  assessment  condi¬ 
tions  was  The  Joint  Commission  on  Real  Estate  Valuation.  This  is 
a  joint  advisory  group  appointed  by  the  Board  of  County  Commis¬ 
sioners.  Considerable  information,  bearing  upon  real  estate  assessment 
conditions,  has  likewise  been  gathered  by  a  sub-committee  of  the  City 
Council  and  by  The  Chicago  Teachers’  Federation. 

Studies  by  The  Joint  Commission  on  Real  Estate  Valuation 

The  studies  of  real  estate  assessment  results,  made  public  by  The 
Joint  Commission  on  Real  Estate  Valuation,  were  made  by  The  Institute 
for  Research  in  Land  Economics  and  Public  Utilities  at  Northwestern 
University.  These  studies  were  made  available  to  the  Committee  and 
were  very  useful  as  a  basis  for  further  investigations  and  for  public 
hearings.  The  scope  of  these  studies  is  effectively  explained  in  the 
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printed  reports  of  The  Joint  Commission  on  Real  Estate  Valuation. 
These  reports  were  printed  by  The  Board  of  County  Commissioners  and 
have  been  extensively  distributed  and  discussed. 

The  studies  of  the  Institute  for  Research  were  made  by  comparing 
assessments  with  value,  as  measured  by  sales.  The  study  undertaken 
involved  all  sales  recorded  during  a  period  just  prior  to  and  immedi¬ 
ately  following  December  31,  1924.  The  sale  values  were  determined 
from  revenue  stamps,  records  of  incumbrances  and  by  checkups  with 
buyers  and  sellers.  After  all  eliminations  due  to  insufficient  data,  the 
final  study  involved  approximately  6,450  properties.  This  comparison 
of  assessment  with  sale  values  showed  that  the  1926  taxation  appraisals 
ranged  anywhere  from  5  per  cent  to  100  per  cent  and  over  of  sale  prices 
and  that  the  average  taxation  appraisal  on  the  basis  of  the  properties 
studies  was  31.3  per  cent  of  sales  value.  The  studies  indicated  that  this 
average  had  been  35.4  per  cent  in  1923  and  between  1923  and  1926 
it  had  dropped  4.1  per  cent. 

The  properties  included  in  the  study  were  of  nearly  all  general 
types.  There  were  more  properties  of  the  small  unit  types  than  of  the 
larger  kinds.  The  studies  indicated  a  wide  range  of  variation  in 
the  relation  of  assessment  to  value  of  the  individual  properties  of  each 
type,  with  considerable  concentration  near  the  average.  Summarized 
briefly,  these  studies  indicated  that  the  majority  of  the  assessments  upon 
parcels  of  vacant  land,  upon  single  family  residences,  upon  duplex  or 
two  flat  properties,  upon  apartment  buildings  and  upon  other  types 
of  property  ranged  from  10  per  cent  of  value  to  70  per  cent  of  value. 
Some  of  the  properties  of  each  kind,  however,  were  assessed  at  less 
than  10  per  cent  of  value  and  others  at  more  than  70  per  cent  of  value. 

From  the  standpoint  of  uniformity,  the  1927  quadrennial  assess¬ 
ment  resulted  in  little  or  no  change  from  1926  conditions.  The  1927 
assessment,  according  to  these  studies,  indicated  an  irregular  telescoping 
upward  of  the  assessments  of  all  types  of  properties.  In  the  1927 
assessment  the  average  relation  of  assessments  to  value  was  approxi¬ 
mately  40  per  cent  when  the  assessment  was  turned  over  to  the  Board 
of  Review.  Revision  of  the  assessment  upon  individual  properties 
by  the  Board  of  Review  reduced  the  average  relation  of  assessments 
to  value  from  40  per  cent  to  approximately  36  per  cent.  According  to 
these  studies,  approximately  36  per  cent  of  full  value  was  the  level  of 
uniformity  of  the  1927  assessment  upon  which  taxes  were  collected  in 
1928. 

Observations  Upon  Information  Developed  by  The  Committee 

The  assessment  results  indicated  by  the  studies  of  the  Institute  for 
Research  in  Land  Economics  and  Public  Utilities  were  a  surprise  to 
the  members  of  the  Committee.  The  Committee  undertook  through  hear¬ 
ings  and  other  investigation  to  determine  whether  or  not  such  assessment 
conditions  actually  did  exist,  and  if  so,  to  determine  how  such  conditions 
were  possible.  In  the  course  of  its  investigation  the  Committee  held  num¬ 
erous  hearings  and  examined  a  considerable  number  of  people  in  both 
public  and  private  sessions.  In  the  following  paragraphs  some  general 
observations  of  real  estate  assessment  methods  and  conditions  in  Cook 
County  are  presented. 
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The  Publication  of  Cook  County  Real  Estate  Assessments 

Early  in  1928  the  State  Tax  Commission  issued  an  order  to  the 
Cook  County  assessing  authorities  to  publish  the  1927  real  estate  assess¬ 
ment  list  as  required  by  law.  The  last  publication  of  real  estate  assess¬ 
ments  in  Cook  County  was  for  the  year  1899.  During  the  time  that  the 
Committee  was  holding  sessions  in  Cook  County,  the  real  estate  assess¬ 
ment  lists  were  being  prepared  and  sent  out  to  the  taxpayers.  The 
Chicago  newspapers,  for  a  considerable  period  of  time,  followed  up  the 
published  lists  and  printed  pictures  of  buildings,  upon  which  there  were 
unexplainable  discrepancies  in  the  assessments.  Numerous  instances, 
brought  to  light  as  a  result  of  the  publication  of  assessments,  indicated 
very  clearly  that  conditions  portrayed  in  the  Institute  for  Research's 
studies  could  and  did  exist.  In  the  opinion  of  the  Committee,  the 
conditions  which  exist  in  Cook  County  would  never  have  been  per¬ 
mitted  to  develop  had  the  local  assessing  authorities  periodically  pub¬ 
lished  the  real  estate  assessments  as  required  by  law. 

The  Operation  of  The  Two  Assessment  Boards 

The  Committee  devoted  some  attention  to  learning  the  practical 
operation  of  the  Cook  County  assessment  organization.  The  records 
and  facts  very  clearly  indicate  that  the  two  assessing  boards  in  Cook 
County  are  working  at  cross  purposes.  Neither  board  is  legally  or 
practically  supervisory  of  the  other.  Substantially,  all  the  powers  given 
the  Board  of  Assessors  are  given  the  Board  of  Review.  The  Board 
of  Assessors  is  given  the  power  to  review  assessments.  There  is  no 
clear  cut  separation  of  functions  between  the  two  boards,  either  in 
theory  or  in  practice.  The  law  fails  to  confine  the  powers  and  func¬ 
tions  of  either  board  to  a  field  of  work  which  will  not  overlap,  duplicate 
and  conflict  with  the  work  of  the  other.  Neither  board  is  exclusively 
confined,  under  the  law  or  in  practice,  to  assessment  or  review. 

The  extent  to  which  the  two  boards  are  working  out  of  harmony 
with  each  other  and  at  cross  purposes  is  clearly  indicated  by  the  fact, 
that,  in  the  initial  revision  of  the  1927  assessment  of  the  Board  of 
Assessors,  the  Board  of  Review  reduced  the  total  assessment  approxi¬ 
mately  $525,000,000.  Of  these  reductions  approximately  $375,000,000, 
were  upon  real  estate  and  the  remainder  upon  personal  property.  These 
total  changes  involved  approximately  $26,000,000  in  annual  taxes. 
While  the  Board  of  Review  made  some  horizontal  reductions  upon  the 
land  assessments  of  certain  restricted  areas,  the  major  portion  of  these 
reductions  were  upon  building  assessments.  In  other  words,  these 
were  not  reductions  which  were  territorially  horizontal  in  character, 
but  were  upon  individual  properties  upon  complaint.  There  is  no  as¬ 
sumption  that  this  volume  of  changes  was  proper  or  improper.  These 
facts  are  recited  simply  to  illustrate  the  extent  to  which  assessment 
and  review  are  out  of  harmony. 

It  has  been  the  practice  of  the  Board  of  Assessors  in  Cook  County 
to  make  extensive  revision  downward  of  the  assessments  in  addition  to 
the  revisions  made  by  the  Board  of  Review.  Each  year  of  the  quad¬ 
rennial  period,  after  the  original  assessment  is  reviewed  for  the  first 
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time  by  the  Board  of  Review,  the  Board  of  Assessors  reduces  tens  of 
thousands  of  individual  assessments.  In  practice,  each  year  other  than 
a  quadrennial  year,  both  boards  acting  independently  and  unrelatedly 
revise  downward  the  assessments  upon  tens  of  thousands  of  individual 
properties.  Each  Board,  in  this  revision  of  individual  assessments, 
tends  to  justify  its  actions  by  reason  of  the  revisions  of  individual 
property  assessments  made  by  the  other  board.  The  responsibility  for 
assessment  and  review  is  completely  dissipated  between  the  two  boards 
and  among  the  individual  members  of  each  of  the  boards.  The  constant 
and  extensive  changing  of  individual  assessments  has  been  possible  only 
because  there  has  been  no  publicity  of  real  estate  assessments  in  Cook 
County  and  because  there  has  been  no  individual  responsibility  for 
whatever  actions  have  been  taken. 

A  reasonably  clear  understanding  of  the  actual  operation  of  the 
assessment  machinery  in  Cook  County  can  be  obtained  from  a  brief 
description  of  the  general  methods  of  operation.  The  procedure  can  be 
best  explained  by  describing  the  methods  by  which  actual  assessments, 
in  the  1927  quadrennial  assessment,  were  produced  for  the  properties 
represented  in  two  short  tabulations. 

The  first  two  recorded  steps  in  the  real  estate  assessment  procedure 
are,  (a)  The  five  members  of  the  Board  of  Assessors  make  the  land 
assessments  for  the  Chicago  Townships,  and  (b)  the  Board  staff 
makes  initial  building  assessments.  In  the  assessment  of  land,  each 
board  member  takes  the  maps  for  a  district  and  marks  assessment  front 
foot  figures  for  the  various  blocks  of  street  frontage.  The  four  mem¬ 
bers  from  Chicago  make  the  land  assessment  for  their  political  home 
districts.  The  member  from  the  country  towns  is  assigned  a  district 
of  the  city  which  is  not  his  political  home  section. 

It  is  in  the  assessment  of  buildings  that  the  method  of  operation 
directly  promotes  gross  inequalities.  The  staff  of  the  Board  of  As¬ 
sessors  figures  the  building  assessments  from  an  atlas.  This  is  done 
according  to  certain  prescribed  rules  which  tend  toward  substantial 
uniformity.  In  1927  these  staff  figures  were  put  into  an  extra  column 
of  the  1923  field  books,  rather  than  directly  into  the  1927  field  books. 
This  has  also  been  the  practice  in  previous  quadrennial  assessments. 
Later  the  official  building  assessment  figures  were  placed  in  the  new  1927 
field  books  and  into  the  official  assessment  rolls  or  lists.  Sample  checks 
indicate  that  approximately  50  per  cent  of  the  staff  figures  were  copied 
into  the  official  1927  books  and  50  per  cent  were  modified  by  the  mem¬ 
bers  of  the  Board  of  Assessors.  The  combination  of  staff  figures  and 
Board  of  Assessors’  figures  make  up  the  assessment  roll  which  is  trans¬ 
mitted  to  the  Board  of  Review  for  revision  and  equalization.  The 
actual  assessment  results  of  the  various  steps  involved  in  this  procedure 
are  indicated  in  the  following  table.  The  figures  in  the  table  are  from 
the  records.  They  show  the  various  stages  in  the  process  of  assessing 
twenty-four  buildings.  These  buildings  are  of  six  or  eight  flats  each. 
They  were  all  found  in  nine  blocks  of  street  frontage,  within  a  small 
portion  of  a  Chicago  township.  In  this  list  the  buildings  within  each 
block  of  street  frontage  are  identical  as  to  size,  age  and  construction. 
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The  tabulation  shows  the  staff  figures,  the  Board  of  Assessors’  figures, 


revisions  by  the  Board  of  Review,  the  annual  taxes  upon  the  final  assess- 


ments  and  the  amounts  in  annual  taxes  involved 
from  the  initial  staff  figures. 

Initial . 

Assessments 

Made  by  the  Official  Changes 

in  the 

various 

changes 

Annual 
Tax  Cuts 

6  and  8 

Board  of 

Assessments 

by  the 

Annual  Taxes 

in  Changes 

Flat 

Assessors 

of  the  Board 

Board  of 

Upon  Final 

From  Staff 

Buildings 

Staff 

of  Assessors 

Review 

Assessments 

Figures 

1  Block  A, 

. $  18,000 

$  18,000 

$ 

873 

2  Block  A. 

.  18,000 

6,000 

291 

$  582 

3  Block  B. 

.  20,000 

20,000 

$  12,000 

582 

388 

4  Block  B. 

....  20,000 

7,000 

339 

630 

5  Block  C. 

....  15,000 

15,000 

727 

6  Block  C. 

.  15,000 

7,000 

339 

388 

7  Block  D. 

....  25,000 

25,000 

1,212 

8  Block  D. 

.  25,000 

7,000 

339 

873 

9  Block  E. 

.  16,000 

16,000 

776 

10  Block  E. 

.  16,000 

16,000 

3,000 

145 

631 

11  Block  E. 

....  16,000 

16,000 

776 

12  Block  F. 

....  23,550 

23,550 

1,142 

13  Block  F. 

.  23,550 

12,000 

582 

560 

14  Block  G. 

....  28,000 

28,000 

1,358 

15  Block  G. 

.  28,000 

5,000 

242 

1,116 

16  Block  H. 

.  20,000 

12,000 

582 

388 

17  Block  H. 

.  20,000 

20,000 

970 

18  Block  H, 

.  20,000 

9,000 

436 

534 

19  Block  I. 

....  18,000 

15,000 

727 

145 

20  Block  I, 

.  18,000 

8,000 

6,000 

291 

582 

21  Block  I 

.  18,000 

10,000 

485 

388 

22  Block  I. 

.  18,000 

8,000 

388 

485 

23  Block  I . 

....  17,500 

17,500 

849 

24  Block  I 

.  18,000 

18,000 

10,000 

485 

388 

TOTAL  .. 

.  (a)$474,600  (b)$339,050 

(c) 

(d)$  14,936 

$  8,078 

(a)  Annual  taxes  upon  Staff  figures 

$4.85 

rate 

$23,014.00 

(b)  Annual  taxes  upon  Board  of  Assessors  cuts 

4.85 

rate 

6,574.00 

(c)  Annual 

taxes  upon  Board  of  Review 

cuts 

4.85 

rate 

1,504.00 

(d)  Annual 

taxes  upon  Final 

Assessments 

4.85 

rate 

$14,936.00 

These  figures  indicate  that  the  staff  figures  were  substantially  uni¬ 
form  in  relation  to  each  other.  An  examination  of  the  table  shows 
that  the  staff  figures  were  used  in  twelve  cases  and  in  twelve  cases  the 
members  of  the  Board  of  Assessors  made  large  and  unequal  changes. 
The  Board  of  Review  made  a  further  reduction  upon  one  of  the  assess¬ 
ments  already  reduced  by  the  Board  of  Assessors  and  reduced  three  of 
the  figures  of  the  staff,  not  changed  by  the  Board  of  Assessors.  The 
Board  of  Assessors  has  maintained  a  staff  to  make  assessments  of 
buildings  according  to  certain  uniform  rules  and  then  has  very  exten¬ 
sively  revised  a  large  number  of  the  figures  produced  by  the  staff. 

The  figures  in  the  first  column  appear  in  one  set  of  books,  the 
other  figures  appear  in  another  set  of  books.  In  the  absence  of  changes 
by  board  members  the  figures  in  the  first  column  would  have  become 
the  assessments.  In  the  production  of  building  assessments  the  Board 
of  Assessors  employ  two  sets  of  books.  The  assessment  figures  for 
some  buildings  are  the  same  in  both  sets  and  the  assessment  figures  for 
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other  buildings  are  radically  different  in  the  two  sets.  There  are  no 
adequate  records  indicating  reasons  of  responsibility  for  changes  in 
original  staff  figures. 

These  figures  strikingly  illustrate  the  methods  and  results  of  the 
existing  practice.  They  are  some  of  the  common  and  easily  comparable 
examples  found  in  nine  blocks  of  street  frontage  in  a  small  section 
of  the  city  of  Chicago.  The  practice  and  results  indicated  are  dupli¬ 
cated  in  practically  every  block  of  built  up  street  frontage  in  the  city 
of  Chicago.  The  extensive  revisions  of  staff  figures  by  board  members 
are  made  upon  the  requests  of  property  owners,  political  workers  and 
professional  tax  adjusters.  The  real  estate  owners  in  all  sections  of 
the  city  and  in  the  principal  suburban  towns  are  canvassed  and  solicited 
every  year,  and  particularly  in  a  quadrennial  year,  by  the  precinct  and 
other  party  workers  for  assessment  adjustment  business.  In  the  dis¬ 
tricts  which  are  generally  sprinkled  with  improvements,  more  valuable 
than  single  and  two  family  dwellings,  the  political  worker  solicitation 
is  duplicated  by  the  intensive  solicitation  of  the  professional  tax 
adjusters. 

The  staff  of  the  Board  of  Assessors  make  up  the  first  figures  at 
from  40  per  cent  to  60  per  cent  of  the  value  of  the  properties.  By  the 
time  the  quadrennial  assessment  list  is  prepared  for  transmission  to  the 
Board  of  Review,  approximately  fifty  per  cent  of  the  staff  figures 
have  been  modified  by  the  Board  members  with  the  advice,  consent  and 
encouragement  of  the  army  of  major  and  minor  politicians  and  pro¬ 
fessional  tax  adjusters.  From  this  point  on  in  a  quadrennial  period 
the  two  boards  alternate  in  reviewing  and  revising  individual  assess¬ 
ments  upon  complaints.  After  the  quadrennial  assessment  is  reviewed 
and  finished  for  the  first  year,  the  assessments  placed  upon  new  proper¬ 
ties  each  year  are  approximately  balanced  by  reductions  of  the  assess¬ 
ments  upon  older  properties.  The  total  does  not  increase  except  in  an 
initial  quadrennial  assessment. 

The  figures  in  the  above  table,  and  the  procedure  in  producing 
them,  indicate  that  the  assessment  results  shown  by  The  Institute  for 
Research  studies  can  and  do  exist  in  Cook  County.  The  reasons  why 
the  majority  of  individual  property  assessments  range  from  10  per  cent 
to  70  per  cent  of  value  can  be  readily  understood.  There  have  been 
extensive  representations  that  assessments  are  made  at  approximately 
60  per  cent  of  fair  cash  value.  If  it  is  assumed  that  the  original  staff 
figures  were  made  uniformly  at  approximately  60  per  cent  of  fair  cash 
value,  the  subsequent  revisions  of  the  assessments  of  14  of  the  24  prop¬ 
erties  by  the  Board  of  Assessors  and  Board  of  Review  would  have 
reduced  the  average  assessments  upon  the  24  properties  to  approximately 
38  per  cent  of  the  fair  cash  value.  However,  the  individual  property 
assessments  would  represent  a  range  from  10  per  cent  to  60  per  cent 
of  fair  cash  value. 

The  extent  to  which  the  two  independent  assessment  boards  in 
Cook  County  are  working  at  cross  purposes  can  be  effectively  illustrated 
by  a  table  showing  four  individual  assessments.  Two  of  these  are  upon 
the  real  estate  of  large  corporations  located  outside  the  Loop  district. 
The  other  two  are  the  assessments  of  the  shares  of  stock  of  two  banks 
less  the  assessed  value  of  their  real  estate. 
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1927  Assessments 
Made  by  the  Board 


TYPE  OF  PROPERTY  of  Assessors 

1.  Manufacturing  Plant  Real  Estate . $  7,113,150.00 

2.  Mercantile  Establishment  Real  Estate .  3,900,000.00 

3.  Bank  A — Assessed  Value  of  Bank  Stock .  5,000,000.00 

4.  Bank  B — Assessed  Value  of  Bank  Stock .  5,000,000.00 


1927  Assessments 
as  Revised  by  the 
Board  of  Review 

$  4,060,750.00 
1,500,000.00 
500,000.00 
2,800,000.00 


TOTAL . $21,013,150.00  $  8,860,750.00 

In  using  these  figures  there  is  no  assumption  that  the  assessments 
as  placed  by  the  Board  of  Assessors  or  as  revised  by  the  Board  of 
Review  are  the  correct  ones  in  any  or  all  cases.  Both  boards  are  subject 
to  the  same  legal  requirements.  The  approximate  fair  cash  value  of 
the  property  assessed  is  not  known  by  the  Committee.  There  are  no 
public  records  indicating  that  it  was  known  by  either  the  Board  of  Asses¬ 
sors  or  the  Board  of  Review,  when  the  actions  producing  these  figures 
were  taken.  The  assessments  made  by  the  Board  of  Assessors,  with 
a  tax  rate  of  $4.85  per  hundred  dollars  of  assessed  value,  would  have 
meant  total  annual  taxes  of  $1,019,137.00  upon  these  properties.  The 
revisions  by  the  Board  of  Review  resulted  in  total  annual  taxes  of  $429,- 
746.  If  the  original  assessments  made  by  the  Board  of  Assessors 
represented  approximately  100  per  cent  of  the  fair  cash  value  of  the 
property,  then  the  final  assessments  fixed  by  the  Board  of  Review  rep¬ 
resented  approximately  42  per  cent  of  the  fair  cash  value.  If  the 
Board  of  Assessors  assessed  these  items  of  property  at  60  per  cent  of 
fair  cash  value,  then  the  Board  of  Review  changed  them  to  25  per  cent. 
If  the  Board  of  Assessors  assessed  40  per  cent  of  fair  cash  value,  then 
the  Board  of  Review  revised  them  to  17  per  cent  of  the  fair  cash  value. 

It  is  ridiculous  and  absurd  to  contend  that  the  two  sets  of  figures 
could  result  from  difference  of  opinion  based  upon  the  exercise  of  honest 
judgment  as  to  value.  Either  the  Board  of  Assessors  was  attempting 
economic  murder  in  these  cases  or  the  Board  of  Review  was  granted 
indefensible  tax  exemption.  The  Committee  does  not  undertake  to  say 
which  body  is  at  fault.  To  the  average  business  enterprise  such  sets 
of  figures  represent  a  dangerous  gauntlet  to  be  run. 


Real  Estate  Assessments  and  Bond  Issue  Appraisals 

It  is  a  common  practice  in  Cook  County  to  finance  the  construc¬ 
tion  of  many  large  buildings  by  bond  issues.  Under  the  laws  of  the 
State  of  Illinois,  real  estate  bonds  secured  by  a  mortgage  upon  real  es¬ 
tate,  may  not  exceed  80  per  cent  of  the  appraised  value  of  the  real 
estate  which  constitutes  the  security.  The  law,  and  a  practice  under  the 
law,  has  resulted  in  the  comparatively  recent  appraisal  by  presumably 
qualified  appraisers  of  a  considerable  number  of  large  properties  in 
the  City  of  Chicago  as  the  basis  for  real  estate  bond  issues.  These  ap¬ 
praisals  are  ordinarily  made  by  reputable  appraisers.  They  are  usually 
made  for  the  financial  institution  which  is  attempting  to  sell  the  bonds  to 
the  public.  In  the  following  table  there  is  presented  the  assessments  as 
made  by  the  Board  of  Assessors  and  as  modified  by  the  Board  of  Review, 
the  appraisals  as  made  by  expert  appraisers,  the  reductions  made  in  the 
Board  of  Assessors’  assessments  by  the  Board  of  Review  and  the  per¬ 
centage  relation  of  the  assessments  to  the  appraised  value  of  thirteen 
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properties,  land  and  buildings  combined,  each  with  an  appraised  value 
in  excess  of  $1,000,000. 


Reduction 


No. 

Assessment  by  the 

by  the  Board 

Assessment  by  the 

Appraised 

Board  of  Assessors 

Per  cent  of 
Amount  Appraisal 

of  Review 

Board  of  Review 

Per  cent  of 
Amount  Appraisal 

Value 

1. 

$  537,634 

23% 

$  124,812 

$  412,812 

18% 

$  2,310,901 

2. 

688,312 

49% 

405,000 

283,312 

20% 

1,400,000 

3. 

855,000 

40% 

390,000 

465,000 

22% 

2,118,448 

4. 

530,000 

20% 

145.000 

385,000 

15% 

2,575,000 

5. 

415,100 

16% 

50,000 

365,100 

14% 

2,569,374 

6. 

557,700 

46% 

215,900 

339,800 

28% 

1,205,000 

7. 

2,021,698 

58% 

447,440 

1,574,258 

45% 

3,455,136 

8. 

1,077,135 

11% 

218,000 

859,135 

9% 

9,181,545 

9. 

776,614 

37% 

310,300 

466,314 

15% 

2,059,273.83 

10. 

768,136 

45% 

452,045 

316,091 

18% 

1,689,800 

11. 

412,000 

21% 

100,000 

312,000 

16% 

1,981,000 

12. 

594,250 

15% 

100,500 

493,750 

12% 

3,250,000 

13. 

2,212,330 

49% 

1,278,705 

933,625 

21% 

4.543,450 

Total  .. 

..$11,445,909 

30% 

$4,237,702 

$7,206,197 

19% 

$38,338,927.83 

(a)  7,  8  and  13  are  “loop”  properties. 

(b)  The  figures  in  this  table  were  received  from  a  sub-committee  of  the  Chicago 
City  Council. 

It  will  be  observed  that  three  of  the  above  properties  are  located 
within  the  Loop  district  and  the  remaining  ten  outside  the  Loop  district. 
The  Board  of  Assessors  assessed  these  thirteen  properties  at  an  average 
of  30  per  cent  of  the  appraised  value.  The  Board  of  Review  reduced 
these  assessments  to  an  average  of  19  per  cent  of  the  appraised  value. 
The  three  Loop  properties  collectively  were  assessed  by  the  Board  of 
Review  at  an  average  of  19  per  cent  of  the  appraised  value,  just  as  were 
the  ten  properties  located  outside  of  the  Loop. 

There  is  a  tendency  upon  the  part  of  the  assessing  officials  to  be¬ 
little  and  ignore  any  and  all  appraisals  made  by  private  appraisers  for 
bond  issue  purposes.  The  assessing  authorities  contend  that  such  ap¬ 
praisals  are  forced  and  excessive.  The  Board  of  Review  assessments 
upon  these  thirteen  properties  were  19  per  cent  of  the  appraised  value. 
Assuming  that  the  actual  value  of  these  properties  was  only  75  per  cent 
of  the  value,  as  represented  in  the  appraisals  of  the  private  appraisers, 
the  assessments  made  by  the  Board  of  Review  are  only  25  per  cent  of 
75  per  cent  of  the  appraisals. 

If  the  private  appraisals  were  100  per  cent  excessive,  or  just  double 
the  fair  cash  value,  then  the  assessments  as  made  by  the  Board  of  Re¬ 
view  would  be  only  37  per  cent  of  the  fair  cash  value.  These  bond  issue 
appraisals  may  or  may  not  have  been  in  excess  of  the  fair  cash  value 
of  the  properties.  If  the  fair  cash  value  of  the  properties  is  less  than 
80  per  cent  of  the  bond  issue  appraisals,  then  such  appraisals  are  the 
effective  means  by  which  real  estate  bonds  may  be  sold  to  the  public 
in  an  amount  in  excess  of  the  value  of  the  real  estate  which  secures 
such  bonds.  If  the  fair  cash  value  of  these  properties  is  80  per  cent 
or  more  of  the  appraised  value,  then  the  Board  of  Review,  by  deliberate 
action,  is  grossly  under-assessing  these  million  dollar  properties  in  com¬ 
parison  to  the  average  assessments  which  are  placed  upon  small  residen¬ 
tial  properties.  The  figures  in  this  table  compel  one  of  three  possible 
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conclusions  with  reference  to  the  assessment  of  this  class  of  real  estate ; 
(a)  Either  the  Board  of  Review  is  grossly  under-assessing  these  million 
dollar  properties  in  comparison  with  the  average  assessments  placed  upon 
smaller  properties,  or  (b)  Real  Estate  bonds  may  be  sold  to  the  public 
in  amounts  far  in  excess  of  the  value  of  the  properties  mortgaged  as 
security  for  the  bonds,  or  (c)  The  valuations  fixed  by  The  Board  of 
Review  for  assessment  purposes  or  the  valuations  of  appraisers  for  bond 
issue  purposes  are  both  substantially  incorrect. 

No  theory  that  real  property  has  one  value  for  taxation  and  an¬ 
other  for  bond  issue  purposes  can  reconcile  the  wide  fundamental  dis¬ 
crepancy  between  these  assessments  and  appraisals.  There  is  a  decided 
tendency  in  Cook  County  to  attempt  to  justify  excessive  under-assess¬ 
ment  of  such  properties  on  the  ground  that  they  are  subject  to  excessive 
bond  issue  carrying  charges.  The  reasoning  is  that  if  an  over-financed 
improvement  is  compelled  to  pay  its  proportionate  share  of  taxes,  it 
will  be  forced  into  a  receivership  and  the  bond  holders  will  lose.  It 
is  evident  that  where  any  such  improvement  is  over-financed  by  bond 
issues,  either  the  bond  holders  or  the  tax  paying  public  must  suffer 
thereby.  If  private  individuals,  for  any  plausible  reason,  buy  real  estate 
bonds  at  a  price  substantially  in  excess  of  their  value,  there  is  no  sound 
reason  why  the  public  should  subsidize  such  business  ventures  by  paying 
a  very  substantial  portion  of  the  taxes  which  should  be  paid  by  the 
owners  of  such  properties. 

The  sale  of  real  estate  bonds,  in  an  amount  in  excess  of  the  present 
value  of  the  real  estate,  must  inevitably  result  in  loss  to  the  bond  holders 
at  some  future  time.  This  practice  can  be  most  effectively  discouraged 
by  assessing  such  properties  at  the  same  proportion  of  their  fair  cash 
value  as  other  properties  are  assessed.  There  appears  to  be  a  general 
over-built  condition  in  some  of  those  classes  of  properties  which  are 
financed  by  real  estate  bond  issues  in  the  City  of  Chicago.  There  is 
no  sound  reason  why  the  public,  through  the  assessing  officials,  should 
subsidize  the  further  construction  of  these  types  of  improvements  in  the 
face  of  an  existing  over-production. 

GENERAL  CONCLUSIONS  WITH  REFERENCE  TO  COOK 

COUNTY 

A  study  of  the  assessment  of  real  estate  in  Cook  County  for  taxa¬ 
tion  points  toward  certain  practical  conclusions.  These  conclusions 
are  indicated  in  the  following  paragraphs. 

Constitutional  Change  and  Improved  Administration 

In  the  opinion  of  many  people,  the  constitutional  provisions  govern¬ 
ing  taxation  are  not  adapted  to  present  day  economic  conditions.  Many 
of  the  people  advocating  constitutional  change  are  very  hazy  as  to  why 
they  desire  any  change.  In  the  opinion  of  the  Committee  a  change  in 
the  constitutional  rule  of  uniformity  is  desirable  so  that  the  public 
revenue  derived  from  the  taxation  of  real  estate  may  be  more  effectively 
supplemented  by  revenue  derived  from  other  sources.  If  more  public 
revenue  can  be  derived  from  other  sources,  it  may  he  possible  and  de- 
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sirable  to  reduce  the  amount  of  public  revenue  derived  from  the  taxa¬ 
tion  of  real  estate. 

There  are  taxation  experiments  in  some  states  which  classify  real 
estate  for  taxation  and  tax  definite  classes  at  different  rates,  but  always 
uniformly  by  classes  and  according  to  value.  There  is  nothing  in  the 
constitution  and  laws  of  any  of  the  various  states,  nor  is  there  any  school 
of  economic  thought,  which  might  now  lead  anyone  to  expect  that  at 
any  time  within  the  next  fifty  years  Cook  County  real  estate  will  not 
be  subject  to  taxation  according  to  value.  It  is  inconceivable  that  any 
changes  in  the  constitution  or  the  laws  will  be  put  into  effect  which  will 
authorize,  require  or  justify  the  assessment  and  taxation  of  all  real 
estate  or  of  any  class  of  real  estate  as  the  twenty-four  flat  buildings, 
indicated  in  an  earlier  table,  are  now  taxed  in  Chicago. 

The  uniform  taxation  of  real  estate  according  to  value  is  the 
general  rule  throughout  the  country,  regardless  of  the  various  kinds  of 
supplemental  taxes  in  different  states.  No  one  can  argue  seriously  that 
a  light  tax  burden  upon  real  estate  should  be  spread  uniformly,  but  that 
a  heavy  tax  burden  should  be  spread  politically. 

These  observations  are  made  for  the  purpose  of  developing  the 
fact  that  taxation  difficulties  in  Cook  County  and  in  Illinois  are  of  two 
separate  and  distinct  classes.  Taxational  difficulties  are  in  part  consti¬ 
tutional  and  in  part  administrative.  These  two  kinds  of  difficulties  are 
largely  distinct  and  separable.  The  constitution  imposes  a  requirement 
in  the  taxation  of  personal  property  which  is  economically  unsound  and 
administratively  impossible.  The  constitution  imposes  a  requirement 
in  the  taxation  of  real  estate  which  is  economicallv  sound  and  admin- 
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istratively  possible,  but  which  is  administered  in  practice  chaotically.  A 
solution  of  the  first  difficulty  will  not  remove  or  affect  the  second.  A 
solution  of  the  second  difficulty  will  have  a  collateral,  beneficial  effect 
upon  the  first.  Practical  efforts  to  meet  both  difficulties  should  pro¬ 
ceed  simultaneously.  A  constitutional  change  has  no  bearing  upon  the 
steps  necessary  to  bring  about  better  administration  of  real  estate  assess¬ 
ment  and  taxation. 

The  Practical  Need  for  an  Immediate  Re-Assessment  in  Cook 

County- 

In  May,  1928,  the  State  Tax  Commission  issued  an  order  to  the 
Cook  County  assessing  authorities  to  make  a  complete  re-assessment  of 
real  estate  as  the  basis  for  taxes  collectible  in  1929.  Various  questions 
as  to  the  legal  authority  of  the  Commission  to  issue  such  an  order 
were  raised  by  various  groups  in  Cook  County.  To  avoid  the  delay 
which  w’ould  be  incident  to  litigation  to  determine  the  legal  powers  of 
the  State  Tax  Commission,  a  special  session  of  the  Legislature  was 
called  in  June.  At  this  special  session  laws  were  passed  to  remove  the 
alleged  defects  in  the  law  defining  the  powers  of  the  State  Tax  Com¬ 
mission.  The  Committee  made  a  special  report  to  the  Fifty-fifth 
General  Assembly,  a  copy  of  which  is  attached  to  this  report  as  an 
exhibit. 

This  special  session  was  followed  in  July  by  the  reissuance  of  the 
re-assessment  order.  It  was  accompanied  by  the  issuance  of  certain 
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rules  and  regulations  governing  the  appraisal  of  real  estate  for  the 
re-assessment.  These  rules  are  commonly  known  as  rule  fourteen  of  the 
Tax  Commission.  A  copy  of  this  rule  is  attached  to  this  report  as  an 
"exhibit.  The  complete  appraisal  of  all  real  estate  in  Cook  County, 
as  the  basis  for  the  re-assessment,  is  now  well  under  way  and  should 
be  completed  early  in  1929.  There  is  a  strong  sentiment  on  the  part 
of  the  various  property  groups  and  organizations  and  on  the  part  of 
civic  organizations  for  such  a  re-assessment. 

In  the  opinion  of  the  Committee,  the  order  for  a  complete  re¬ 
assessment  will  have  the  practical  effect  of  avoiding  a  complete  break¬ 
down  of  the  taxing  machinery  in  Cook  County  in  1929.  In  1928  the 
collection  of  $15,000,000,  being  part  of  the  taxes  upon  some  forty 
thousand  parcels  of  real  estate,  was  involved  in  litigation  of  assess¬ 
ments.  The  entire  1927  assessment  was  attacked  in  the  courts  upon 
the  ground  that  it  was  fraudulent  throughout.  This  uprising  of  the 
taxpayers  occurred  before  the  publication  of  the  1927  assessments  in 
1928.  The  extent  of  the  irregularities  in  the  1927  assessment  has  since 
been  broadcast  by  the  publication  of  assessments.  It  is  probable  that 
any  attempt  in  1929,  to  collect  taxes  upon  the  1927  assessment  would 
have  resulted  in  assessment  litigation  involving  $50,000,000  or  more 
in  taxes.  Such  a  condition  would  temporarily  destroy  the  credit  of  all 
Cook  County  political  subdivisions.  The  order  for  a  complete  re-assess¬ 
ment  paved  the  way  for  a  complete  thorough-going  revision  of  the  1927 
assessment  without  the  limitation  of  notice  to  each  individual  property 
owner  whose  assessment  needed  to  be  raised. 

The  Committee  is  not  particularly  optimistic  about  the  permanent 
value  of  such  a  re-assessment  under  existing  conditions.  It  will  make 
the  collection  of  taxes  in  1929  more  certain  than  collection  would  have 
been  upon  the  old  assessment.  It  is  to  be  remembered  that  the  same 
administrative  organization,  and  the  same  individuals,  who  produced  the 
1927  assessment,  are  still  in  charge  of  the  assessment  machinery  in 
Cook  County.  It  is  logical  to  expect  that,  as  soon  as  the  tremendous 
public  attention,  now  focused  upon  this  function  of  government,  begins 
to  diminish,  the  real  estate  assessments  in  Cook  County  will  disintegrate 
to  the  condition  which  has  existed  for  a  long  period  of  time  and  upon 
which  public  attention  has  been  concentrated  in  1928. 

Need  for  an  Extensive  Re-Organization 

In  the  opinion  of  the  Committee  there  is  an  urgent  need  for  a 
complete  re-organization  of  the  assessing  machinery  in  Cook  County. 
The  near  breakdown  at  the  present  time  is  due  to : 

(1)  The  extreme  multiplicity  of  elective  assessment  officials;  (2) 
An  extreme  diffusion  and  decentralization  of  individual  responsibility; 
(3)  The  existence  of  two  independent  elective  boards  working  abso- 
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lutely  at  cross  purposes;  (4)  A  system  of  unnecessarily  complicated 
and  obsolete  assessment  records;  (5)  The  absence  of  adequate  and  rea¬ 
sonable  assessment  publicity;  (6)  The  concentration  of  an  unreasonable 
amount  of  arbitrary  and  autocratic  power  in  the  Cook  County  Board  of 
Review.  It  is  not  unreasonable  to  expect  that  the  same  causes,  unless 
removed,  will  again  produce  the  same  results. 

The  constructive  suggestions  contained  in  this  report  are  presented 
with  a  view  to  meeting  each  of  these  major  difficulties  in  a  practical 
manner.  They  involve  the  practical  remedies  which  have  long  since 
been  applied  to  similar  difficulties  in  other  metropolitan  communities.  A 
reduction  in  the  number  of  elective  offices,  a  merger  of  the  two  assess¬ 
ment  boards,  a  reasonable  degree  of  coordination  between  assessment 
and  review,  simplification  of  records,  adequate  publicity  and  a  number 
of  other  fundamental  needs  are  provided  for. 

Tax  Rate  Legislation 

With  existing  assessment  conditions  in  Cook  County,  any  and  all 
increases  in  tax  rates  for  any  political  subdivision  in  the  county  have 
the  unavoidable  effect  of  pyramiding  the  tax  burden  upon  the  over¬ 
assessed  property  owners.  It  is  the  opinion  of  the  Committee  that, 
until  a  thorough-going  equalization  of  real  estate  assessments  is  accom¬ 
plished  in  Cook  County,  and  until  a  complete  reorganization  of  the 
assessment  machinery  as  outlined  in  this  report  is  put  into  effect,  the 
Legislature  should  enact  little  legislation  authorizing  or  permitting  in¬ 
creases  in  the  tax  rates  of  political  subdivision.  It  is  obvious  that  ade¬ 
quate  revenue  for  all  governmental  functions,  funds  and  purposes  can 
be  provided  by  the  equalization  of  assessments  upon  a  uniform  basis. 
It  has  been  the  experience  for  many  years  in  Cook  County  that  any  and 
all  increases  in  the  tax  rates  of  political  subdivisions  have  been  accom¬ 
panied  with  and  largely  nullified  by  uneven  assessment  cutting  upon 
a  political  basis. 

THE  ASSESSMENT  OF  REAL  ESTATE  IN  ST.  CLAIR 

COUNTY 

The  assessment  organization  of  St.  Clair  County  is  similar  to  that 
of  Cook  County.  A  study  of  the  1927  assessment  for  St.  Clair  County 
has  been  made,  based  upon  a  comparison  of  sales  and  assessments.  The 
assessments  are  those  upon  which  taxes  were  extended  and  collected  in 
1928.  The  sales,  with  which  1927  assessments  are  compared,  were  the 
consecutive  bona  fide  sales  filed  for  record  during  several  months  of 
1927.  The  sales  figures  were  compiled  from  the  records  by  an  em¬ 
ployee  of  the  assessment  organization  and  The  St.  Clair  County  Farm 
Bureau.  In  the  following  table  a  comparison  of  the  assessments  and  sale 
prices  is  made,  showing  the  general  distribution  of  assessments  in  groups 
of  5  per  cent. 
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RATIO  OF  ASSESSED  TO  SALES  VALUE 
ST.  CLAIR  COUNTY 
1927  ASSESSMENT 


Percentage 

of  Assessed  to  Number  of 

Sales  Values  Properties 

1—  5  .  11 

6—10  .  30 

11—  15  .  66 

16—20  . 128 

21—25  . 119 

26—  30  . 117 

31—  35  .  84 

36—  40  .  58 

41—  45  .  51 

46—  50  .  35 

51—  55  .  27 

56—  60  .  33 

61—  65  .  22 

66—  70  .  20 

71—  75  .  13 

76—  80  .  9 

81—  85  .  10 

86-  90  .  5 

91—  95  .  4 

96—100  .  5 

Over  100 .  12 

TOTAL . 859 


Per  cent  of 
Number  of 

Sales 

Assessed 

Properties 

Value 

Value 

1.2 

40,150 

1,490 

3.5 

95,040 

8; 490 

7.7 

490,091 

69,440 

14.9 

491,814 

89,030 

13.9 

491,374 

113,530 

13.6 

527,377 

148,691 

9.8 

289,242 

94,850 

6.8 

116,169 

43,510 

5.9 

167,692 

71,680 

4.1 

113,963 

54,680 

3.1 

84,361 

44,750 

3.8 

76,760 

44,520 

2.6 

145,341 

91,432 

2.3 

76,016 

52,210 

1.5 

42,953 

30,730 

1.0 

18,978 

14,760 

1.2 

62,979 

51,970 

.6 

14,600 

12,840 

.5 

13,400 

12,460 

.6 

12,350 

11,940 

1.4 

14,263 

17,800 

100.0 

3,384,931  . 

1,080,803 

These  figures  indicate  that  the  assessments  upon  859  properties 
ranged  from  less  than  5  per  cent  to  more  than  100  per  cent  of  the  prices 
at  which  the  properties  were  sold  in  1927.  The  average  relation  of  as¬ 
sessments  to  sales  value,  as  indicated  by  these  figures,  was  approxi¬ 
mately  31.9  per  cent.  An  analysis  of  the  detailed  figures  showed  that 
the  average  relation  of  assessments  to  sales  value  was  26.6  per  cent  for 
the  City  of  East  St.  Louis,  31.15  per  cent  for  the  City  of  Belleville  and 
35.3  per  cent  for  the  remainder  of  the  county.  Further  analysis  of  the 
figures  indicated  an  average  assessment  of  27.57  per  cent  for  cities  with 
a  population  of  5,000  or  over,  an  average  assessment  of  23.29  per  cent 
for  towns  and  villages  under  5,000  population  and  an  average  assess¬ 
ment  of  53.49  per  cent  for  rural  property. 

An  analysis  of  these  figures,  showing  average  assessments  upon 
various  sales  value  groups,  indicate  a  marked  tendency  toward  lower 
assessments  of  higher  valued  properties,  both  urban  and  rural.  Such 
an  analysis  is  presented  in  the  following  tabulation. 
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RATIO  OF  ASSESSED  TO  SALES  VALUE 
ST.  CLAIR  COUNTY 
1927 

ALL  PROPERTY 


Ratio  of 


Sales  Range 

Number  of 
Properties 

Sales  Value 

Assessed 

Value 

Assessment  to 
Sales  Value 

1—  1,000  . 

. 292 

179,336 

62,625 

34.92 

1,001—  2,000  . 

. 151 

231,436 

88,610 

38.29 

2,001—  5,000  . 

. 233 

788,185 

235,115 

29.83 

5,001—10,000  . 

. 129 

925,740 

321,736 

34.75 

10,001—20,000  . 

.  37 

519,080 

172,572 

33.25 

Over  20,000 . 

.  17 

741,136 

200,145 

27.01 

TOTAL . 

. 859 

3,384,913 

1,080,803 

31.93 

URBAN, 

TOWN  AND 

VILLAGE  PROPERTY 

Sales  Range 

Number  of 
Properties 

Sales  Value 

Assessed 

Value 

Ratio  of 
Assessment  tO' 
Sales  Value 

1—  1,000  . 

. 260 

160,586 

52,935 

32.96 

1,001—  2,000  . 

. 136 

209,364 

75,950 

36.28 

2,001—  5,000  . 

. 203 

676,217 

176,055 

26.04 

5,001—10,000  . 

.  92 

649,805 

159,426 

24.53 

10,001—20,000  . 

.  24 

338,918 

75,330 

22.23 

Over  20,000 . 

.  11 

592,336 

135,795 

22.93 

TOTAL . 

. 726 

2,627,2 26 

675,491 

25.71 

Sales  Range 

RURAL  PROPERTY 

Number  of 

Properties  Sales  Value 

Assessed 

Value 

Ratio  of 
Assessment  to 
Sales  Value 

1—  1,000  . 

.  32 

18,750 

9,690 

51.68 

1,001—  2,000  . . 

.  15 

22,072 

12,660 

57.36 

2,001—  5,000  . 

.  30 

111,968 

59,060 

52.75 

5,001—10,000  . 

.  37 

275,935 

162,310 

58.82 

10,001—20,000  . 

.  13 

180,162 

97,242 

53.97 

Over  20,000 . 

.  6 

148,800 

64,350 

43.25 

TOTAL . 

. 133 

757,687 

405,312 

53.49 

The  assessment  results  indicated  by  these  figures  were  produced  by 
the  local  assessment  organization  in  the  1927  quadrennial  assessment. 
The  assessment  conditions  indicated  by  these  figures  were  the  basis  for 
a  re-assessment  order  by  The  State  Tax  Commission  in  1928.  While 
no  such  analysis  has  been  made,  showing  the  result  of  the  1928  re-assess¬ 
ment,  the  Committee  has  been  informed  by  all  parties  interested  that  the 
St.  Clair  County  re-assessment  represents  substantial  progress  toward 
greater  uniformity  of  real  estate  assessment  in  relation  to  value. 


THE  ASSESSMENT  OF  REAL  PROPERTY  OUTSIDE  OF 
COOK  AND  ST.  CLAIR  COUNTIES 

The  Committee  has  made  no  extensive  investigation  of  assessment 
conditions  outside  of  Cook  County.  Comprehensive  investigations  of 
assessment  results  in  the  various  counties  in  the  state  have  been  made 
by  various  private  agencies.  The  methods  and  scope  of  such  investiga- 
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tions  have  been  explained  and  the  results  have  been  made  available  to 
the  Committee.  Real  estate  assessment  conditions  throughout  the  State 
of  Illinois,  and  the  assessment  difficulties  involved,  are  well  and  widely 
known  throughout  the  state.  Some  observations  and  comments  upon 
these  difficulties  are  presented  in  the  following  paragraphs. 

Local  Assessment  Organization  Outside  cf  Cook  and  St.  Clair 

Counties 

The  major  problem  of  government,  like  that  of  private  business, 
is  one  of  efficient  organization.  The  local  assessment  organization  in 
the  State  of  Illinois  is  comparatively  out  of  date  and  inadequate.  It  is 
not  designed  to  meet  the  problems  involved  in  securing  substantially 
uniform  real  estate  assessment. 

The  law  provides  that  in  all  counties  except  Cook  and  St.  Clair, 
the  county  treasurer  shall  be  an  ex-officio  supervisor  of  assessments. 
In  the  85  counties  under  township  organization,  except  Cook  and  St. 
Clair,  assessments  in  each  township  are  made  by  an  elective  township 
assessor  under  the  nominal  supervision  of  the  county  supervisor  of 
assessments.  In  parts  of  Cook  and  St.  Clair  counties  assessments  are 
made  by  township  assessors.  The  law  provides  that  the  supervisor  of 
assessments  shall  assemble  the  township  assessors  and  instruct  them  in 
their  duties.  Wilful  refusal  or  neglect  to  observe  lawful  instructions 
of  the  supervisor  of  assessments  is  criminally  punishable.  No  case  of 
punishment  is  known.  The  supervisor  of  assessments  is  supervisor  in 
name  only  and  not  in  fact.  The  ineligibility  of  the  county  treasurer  for 
re-election  and  the  lack  of  any  real  authority  over  township  assessors 
removes  all  incentive  for  any  attempt  at  supervision.  Each  county, 
under  township  organization,  is  composed  of  as  many  independent 
assessment  units  in  fact,  and  as  many  independent  assessors,  as  it  has 
townships.  The  county  is  the  assessment  unit  in  name  only. 

There  is  a  Board  of  Review  established  for  each  county.  .Such 
boards  do  not  and  cannot  revise  and  correct  an  uneven  original  assess¬ 
ment  into  an  assessment,  uniform  throughout  the  county.  The  mere 
existence  of  county  boards  of  review  and  of  The  State  Tax  Commis¬ 
sion  does  not  and  cannot  make  counties  assessment  units  in  fact  when 
initial  assessments  are  made  by  a  large  number  of  independent  elective 
township  assessors. 

The  ineffectiveness  of  assessment  review  by  county  boards  of  re¬ 
view  and  by  The  State  Tax  Commission  is  the  subject  of  comment  on 
page  fifteen  of  the  report  issued  by  the  Illinois  Manufacturers’  Asso¬ 
ciation  entitled,  “Administration  of  Public  Funds  in  Illinois.”  This 
comment  is  presented  below. 

“With  reviews  by  county  and  state,  it  might  appear  that  valua¬ 
tions  for  taxation  would  finally  become  fair  and  equitable.  But 
the  final  result  necessarily  depends  upon  the  original  assessments, 
which  are  largely  in  the  hands  of  elected  township  officers  and 
which  so  grossly  lack  uniformity  that  review  and  equalization  little 
change  the  result.  The  situation  as  to  personal  property  assess¬ 
ments  is  well-known,  as  is  the  inequality  from  one  part  of  a  county 
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to  another  of  real  property  assessments.  As  to  real  property  as¬ 
sessments,  the  best  that  can  be  said  is  that  little  real  property 
altogether  escapes  taxation." 

Aside  from  a  decided  lack  of  uniformity  in  assessments,  within 
and  between  townships  and  counties,  there  appears  to  be  two  outstanding 
tendencies  in  actual  assessment  practice  throughout  the  State  of  Illinois. 
These  are  the  tendencies  toward  competitive  under-assessment  and  to¬ 
ward  stationary  assessments. 

The  Tendency  Toward  Competitive  Under-assessment 

The  multiplicity  of  assessment  units,  and  the  independence  of  as¬ 
sessment  officers  within  counties,  virtually  gives  free  play  to  the  inevit¬ 
able  inclination  of  every  elected  township  assessor  to  shift  as  much  of 
the  burden  of  county  and  state  taxes  from  his  township  as  possible,  by 
relative  under-assessment  of  property.  Every  township  assessor  in  each 
county  is  competing  with  every  other  township  assessor  in  the  county 
in  under-assessing  property  to  shift  county  taxes.  Every  township  as¬ 
sessor  in  the  State,  and  the  Cook  and  St.  Clair  county  boards  of  asses¬ 
sors  and  boards  of  review,  are  competing  with  each  other  in  under¬ 
assessing  property  to  shift  as  much  of  the  state  property  tax  as  possible 
to  other  counties  and  townships.  The  assessment  organization,  pro¬ 
vided  by  law  in  the  State  of  Illinois,  gives  free  play  to  this  practice  of 
competitive  under-assessment. 

There  is  no  state  or  county  unity  and  coherence  about  the  assess¬ 
ment  organization.  The  assessment  organization  for  the  state  as  a  whole 
is  headed  nominally  by  a  state  agency.  However,  it  lacks  the  definite 
legal  authority  to  do  those  things  necessary  to  enforce  uniformity  of 
assessment,  and  to  counteract  competitive  under-assessment  as  between 
counties.  There  is  no  unity  or  coherence  about  the  assessment  organi¬ 
zation  for  counties.  It  is  not  headed  by  a  county  assessing  agency  with 
definite  responsibility  and  with  the  legal  authority  to  enforce  uniformity 
of  assessment  within  the  county  and  to  counteract  competitive  under¬ 
assessment  as  between  districts  within  each  county. 

The  Tendency  Towards  Stationary  Assessment 

On  Phge  29  of  The  Illinois  Manufacturers’  Association  report  en¬ 
titled  “Administration  of  Public  Funds  in  Illinois,”  the  following  state¬ 
ment  appears : 

“The  splitting  up  of  public  business  into  small  bits  has  had 
a  result  largely  disadvantageous,  but  in  part  advantageous.  It  has 
made  local  government  in  the  smaller  communities  an  amateur  func¬ 
tion.  With  slight  and  incidental  pay,  the  officers  of  the  lesser  gov¬ 
erning  areas  perform  their  official  duties  as  incidents  to  private 
business.  ...  A  large  participation  of  individuals  in  public 
affairs  is  to  be  encouraged,  and  much  faithful  and  self-sacrificing 
work  has  been  done  in  local  government,  but  where  the  compensa¬ 
tion  is  negligible  or  insufficient,  governmental  work  is  bound  to 
suffer  in  many  places.” 

The  practical  application  of  the  above  quoted  observation  is  very 
strikingly  illustrated  in  the  assessment  of  real  estate  for  taxation  by 
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township  assessors.  Real  estate  assessments,  in  83  of  the  102  counties  in 
the  State  of  Illinois,  are  made  by  annually  elective  township  assessors, 
who  perform  their  official  duties  as  incidents  to  private  business  and 
perform  these  duties  for  slight  and  incidental  pay.  It  is  a  wide  spread 
practice  among  township  assessors  in  the  State  to  make  assessments  by 
copying  former  quadrennial  assessment  rolls.  This  means  that  many 
township  assessors,  in  making  the  1927  quadrennial  assessment,  copied 
the  assessments  made  in  1923.  Township  assessors,  in  making  the  1923 
real  estate  assessments,  copied  the  1919  assessment  rolls.  This  process 
is  referred  to  as  the  system  of  stationary  assessments.  It  is  the  logical 
consequence  when  citizens  are  called  upon  for  nominal  pay  to  perform 
an  important  function  of  government. 

It  may  appear  that  a  tendency  toward  competitive  under-assessment 
is  inconsistent  with  a  tendency  toward  stationary  assessments.  The 
tendency  toward  stationary  assessments  is  more  noticeable  in  the  rural 
communities  where  there  has  been  a  gradual  decline  in  real  estate  values. 
The  two  tendencies,  operating  in  the  two  different  classes  of  communi¬ 
ties  and  districts,  naturally  produce  assessment  results  tending  farther 
and  farther  away  from  substantial  uniformity. 

Difficulties  of  Effective  Supervision 

The  local  assessment  organization  in  the  State  of  Illinois,  and*  the 
assessment  results  obtained  by  this  organization,  represent  the  extreme 
of  the  application  of  the  principle  of  municipal  home  rule.  In  the 
assessment  of  property  for  taxation  in  the  State  of  Illinois  substantial 
uniformity  and  justice  does  not  and  cannot  result  with  an  extreme  appli¬ 
cation  of  the  principle  of  municipal  home  rule. 

So  long  as  a  portion  of  the  expenditures  of  the  government  of  the 
State  of  Illinois  is  financed  by  a  direct  tax  levy  upon  all  of  the  taxable 
property  within  each  county,  the  property  owners  of  each  county  will 
have  a  direct  financial  interest  in  the  assessment  conditions  in  every 
county  of  the  state.  The  property  owners  of  Cook  County  have  a  direct 
financial  interest  in  assessment  conditions  in  each  down  state  county. 
The  property  owners  of  each  down  state  county  have  a  direct  financial 
interest  in  the  assessment  conditions  in  Cook  County.  State  wide  stabili¬ 
zation  of  assessment  conditions  and  equalization  of  assessments  within 
and  between  counties  is  an  urgent  and  continuous  need  in  Illinois.  When 
there  is  practically  free  and  unhindered  competition  in  and  between  all 
of  the  too  numerous  assessment  districts  within  the  state,  the  property  in 
some  districts  will  pay  more  than  its  share  of  state  taxes  and  the  prop¬ 
erty  in  other  districts  will  pay  less. 

It  seems  obvious  that  this  practical  difficulty  of  competitive  under¬ 
assessment  between  counties  can  he  dealt  with  only  by  a  state  agency. 
This  is  a  continuous  problem  in  all  states  having  a  direct  state  tax  levy, 
which  includes  nearly  all  the  states.  The  present  tendency,  based  upon 
necessity,  is  for  the  states  to  give  to  state  tax  commissions  the  necessary 
power  to  deal  effectively  with  the  practice  of  competitive  under-assess¬ 
ment.  Granting  adequate  power  to  a  state  tax  commission  to  supervise 
county  assessments  is  not  in  conflict  with  any  clear  conception  of  munici¬ 
pal  home  rule.  Any  practical  conception  of  possible  municipal  home  rule 
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is  confined  to  the  theory  that  political  subdivisions  should  be  granted  the 
right  of  local  self  government  in  the  administration  and  regulation  of 
those  functions  of  government,  in  the  administration  and  regulation  of 
which,  the  remainder  of  the  state  has  no  special  or  financial  interest.  The 
citizens  in  a  county  in  the  south  end  of  the  state  have  no  financial  in¬ 
terest  in  the  administration  of  many  functions  of  government  in  a  county 
in  the  north  end  of  the  state.  However,  the  citizens  of  every  county 
in  the  state  have  a  direct  financial  interest  in  the  assessment  of  prop¬ 
erty  for  taxation  in  every  other  county  of  the  state. 

The  practical  need  for  some  state  supervision  of  assessment  in  the 
State  of  Illinois  has  been  recognized  in  principle  in  the  state  laws.  It  has 
not  been  extensively  recognized  in  fact.  The  local  assessment  organiza¬ 
tion  in  the  state  is  such  that  county  and  state  supervision  of  assessments 
is  difficult  if  not  impossible.  This  fact  is  pointed  out  in  a  statement  on 
page  32  of  the  Illinois  Manufacturers’  Association  report  entitled  “Ad¬ 
ministration  of  Public  Funds  in  Illinois,”  which  reads  as  follows : 

“State  supervision  of  local  government  has  steadily  developed 
in  this  country,  though  there  has  been  the  somewhat  opposing  move¬ 
ment  for  municipal  home  rule.  Since  1913  the  county  has  been  the 
chief  local  agency  of  the  state  for  highway  administration  in  Illi¬ 
nois  and  though  the  state's  control  in  this  field  is  largely  financial, 
the  county  board  appoints  the  county  superintendent  of  highways 
from  among  persons  determined  to  be  competent  upon  examination 
by  the  state  department. 

But  state  supervision  is  difficult  and  almost  impossible  with 
respect  to  the  great  number  of  local  governing  bodies  throughout 
the  state.  It  is  possible  to  supervise  102  counties,  but  substantially 
impossible  to  supervise  some  1,500  towns,  except  as  such  super¬ 
vision  may  be  organized  through  the  counties.” 

The  Mixture  of  Governmental  Functions 

Government  in  the  United  States,  in  the  several  states  and  in  their 
political  subdivisions  is  based  upon  the  theory  that  a  distinct  separation 
of  executive,  legislative  and  judicial  functions  of  government  is  highly 
desirable.  This  is  a  theory  of  long  standing  which  has  been  adhered 
to  rather  rigidly  by  the  federal  government  and  by  the  state  govern¬ 
ments.  In  the  development  of  local  governmental  organization  during 
the  last  century  there  was  a  tendency  in  some  parts  of  the  country  to 
schedule  executive  and  administrative  functions  under  the  judicial 
branch  of  government.  This  inclination  was  manifested  by  the  tendency 
to  make  certain  executive  and  administrative  officers  of  local  govern¬ 
ment  subject  to  appointment  by  judges. 

During  the  last  30  years  there  has  been  a  marked  tendency  toward 
the  separation  of  judicial  and  executive  functions  in  local  government. 
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This  tendency  toward  the  separation  of  judicial  and  executive  functions 
is  due  to  the  general  observation,  based  upon  experience,  that  the  ap¬ 
pointment  of  administrative  officials  by  the  courts  does  not  tend  toward 
improved  administration  and  does  not  leave  the  courts  in  an  impartial 
position.  Appointment  of  administrative  officials  by  judges  has  not 
tended  particularly  to  improve  administration.  On  the  other  hand  it 
has  tended  very  decidedly  to  involve  the  courts  in  the  patronage  political 
system  incident  to  the  executive  branch  of  local  government. 

In  counties  under  township  organization,  of  less  than  250,000  popu¬ 
lation,  two  of  the  three  members  of  the  board  of  review  are  appointed 
by  county  judges.  This  arrangement  represents  a  practice  which  is  out 
of  line  with  present  day  tendencies.  It  is  not  in  accordance  with  the 
long  established  and  generally  accepted  theory  of  a  clean  separation  of 
judicial  from  other  governmental  functions.  The  assessment  of  prop¬ 
erty  in  the  State  of  Illinois  has  long  been  used  as  an  instrument  of 
political  patronage.  The  appointment  of  members  of  county  boards  of 
review  by  the  county  judges  has  not  been  an  effective  measure  in  curb¬ 
ing  the  tendency  toward  political  assessment.  On  the  contrary  this 
power  of  appointment  by  county  judges  has  had  a  tendency  to  involve 
the  county  judges  in  this  field  of  patronage  politics.  The  arrangement 
is  not  conducive  to  an  administration  of  justice  reasonably  independent 
of  the  politics  incident  to  the  executive  branch  of  government. 

THE  ASSESSMENT  OF  REAL  ESTATE  IN 
WILLIAMSON  COUNTY 

There  have  been  extensive  studies  made  of  real  estate  assessment 
conditions  in  many  Illinois  counties  besides  Cook  and  St.  Clair.  Such 
studies  have  been  made  by  property  groups  such  as  the  railroad  and 
the  farm  organizations.  An  analysis  of  the  assessment  results  in  many 
counties  has  been  made.  For  purposes  of  illustration,  the  real  estate 
assessment  conditions  of  Williamson  County  in  the  1927  assessment 
are  presented.  This  is  a  county  with  township  assessment  organization. 
The  assessment  conditions  in  this  county  are  not  radically  different  from 
the  conditions  in  most  counties.  They  are  perhaps  more  aggravated  and 
extreme  in  their  lack  of  uniformity. 

The  figures  presented  represent  a  comparison  of  assessments  with 
sales.  The  properties  upon  which  these  studies  were  made  are  those 
involved  in  consecutive  bona  fide  transactions  from  early  in  1926  to 
early  in  1928.  The  figures  were  compiled  by  the  Williamson  County 
Farm  Bureau  with  the  assistance  and  under  the  directions  of  a  repre¬ 
sentative  of  The  Illinois  Agricultural  Association. 

There  is  presented  in  the  following  table  a  comparison  of  sales 
values  and  assessments  by  groups  of  5  per  cent. 
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Ratio  of  Assessed  to  Sales  Value 
Williamson  County 
1927 


Percentage 

Per  Cent 

• 

of  Assessed  to 

Number  of 

of  Number  of 

Sales 

Assessed 

Sales  Value 

Properties 

Properties 

Value 

Value 

1— 

5  . 

.  1 

.3 

1,100 

40 

6— 

10  . 

A 

1.2 

12,200 

960 

11— 

15  . 

.  4 

1.2 

10,350 

1,510 

16— 

20  . 

.  25 

7.5 

81,158 

15,540 

21— 

25  . 

.  27 

8.2 

71,759 

16,780 

26— 

30  . 

.  24 

7.3 

40,750 

11,380 

31— 

35  . 

.  34 

10.3 

70,650 

23,690 

36— 

40  . 

.  41 

12.4 

103,860 

40,400 

41— 

45  . 

.  21 

6.3 

36,414 

15,660 

46— 

50  . 

.  27 

8.1 

29,575 

14,360 

51— 

55  . 

.  22 

6.6 

18,595 

9,820 

56— 

60  . 

.  16 

4.8 

18,290 

10,560 

61— 

65  . 

.  8 

2.4 

13,525 

8,600 

66 — 

70  . 

. .  19 

5.7 

20,465 

13,820 

71— 

75  . 

.  7 

2.1 

7,960 

5,840 

76— 

80  . 

.  16 

4.8 

9,017 

7.120 

81— 

85  . 

.  5 

1.5 

3,790 

3,120 

86— 

90  . 

.  4 

1.2 

2,600 

2,260 

91— 

95  . 

.  3 

.9 

2,673 

2,460 

96—100  . 

.  6 

1.8 

5,330 

5,260 

Over 

100 . 

.  18 

5.4 

6,430 

7,845 

TOTAL . 

. 332 

100.0 

566,491 

217,025 

The  average  relation  of  these  assessments  to  sales  value  is  38.3  per 
cent,  but  the  figures  indicate  a  wide  range  of  deviation  from  the  average. 
There  is  no  concentration  of  assessments  reasonably  close  to  the  average 
as  there  is  in  the  figures  for  Cook  and  St.  Clair  Counties. 

Further  analysis  of  these  figures  indicates  an  average  assessment 
of  33.25  per  cent  for  cities  of  5,000  or  over,  an  average  assessment  of 
42.2  per  cent  for  towns  and  villages  of  less  than  5,000  population  and 
an  average  assessment  of  45.88  per  cent  for  rural  property.  The  ten¬ 
dency  toward  higher  assessment  of  the  lower  valued  properties  is  quite 
marked.  This  is  indicated  by  the  following  figures. 

Ratio  of  Assessed  to  Sales  Value 
Williamson  County 
1927 

ALL  PROPERTY 

Ratio  of 


Sales  Range 

Number  of 
Properties 

Sales  Value 

Assessed 

Value 

Assessment  to 
Sales  Value 

1—1,000  . 

. 153 

90,000 

53,375 

59.25 

1,001—2,000  . 

.  95 

146,902 

60,560 

41.22 

2,001—3,000  . 

.  47 

121,540 

37,810 

31.11 

3,001—4,000  . 

.  18 

66,433 

20,220 

30.44 

4,001—5,000  . 

.  9 

42,526 

12,060 

28.36 

Over  5,000 . 

. . .  10 

99,000 

33,000 

33.33 

TOTAL . 

. 332 

566,491 

217,025 

38.31 
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Wide  variations  in  assessment  conditions  between  townships  and 
districts  within  any  county  seems  inevitable  with  a  considerable  number 
of  independent  elective  township  assessors.  The  existence  of  this  con¬ 
dition  in  Williamson  County  is  clearly  indicated  by  the  following 
tabulation : 

Ratio  of  Assessed  to  Sales  Value  by  Townships 

Williamson  County 
1927 


Number  of 

Sales 

Assessed 

Township 

Properties 

Value 

Value 

Ratio 

Blairsville  . 

.  38 

56,158 

21,165 

37.59 

Herrin  ] 

Lake  Creek  f 

. 119 

220,374 

72,140 

32.74 

Carterville . 

.  17 

39,000 

14,880 

38.15 

West  Marion . 

.  13 

15,029 

9,790 

65.14 

East  Marion . 

.  82 

155,136 

54,890 

35.38 

Crab  Orchard . 

.  12 

18,375 

7,200 

39.18 

Creal  Spring . 

. 25 

31,487 

19,480 

61.87 

All  others  (2) . 

.  26 

31,132 

17,480 

56.15 

TOTAL . 

. 332 

566,491 

217,025 

38.31 

(1)  Herrin  and  Lake  Creek  Townships  listed  together  because  Johnston  City  lies 

in  both. 

(2)  Corinth,  Grassy,  Southern  and  Stonefort  Townships. 

The  lack  of  substantial  uniformity  as  between  townships,  indicated 
in  the  above  table,  strikingly  illustrates  the  conclusion  voiced  in  the 
report  of  The  Illinois  Manufacturers’  Association.  This  conclusion  is 
to  the  effect  that  where  initial  assessments  grossly  lack  uniformity  as 
between  assessment  districts,  extensive  review  and  revision  little  changes 
the  result. 

CONCLUSION  UPON  LOCAL  ASSESSMENT 

ORGANIZATION 

The  local  assessment  organization  in  the  State  of  Illinois  is  split 
up  into  such  a  large  number  of  small  independent  units  that  substantial 
uniformity  of  real  estate  assessments  in  relation  to  value  does  not  exist 
and  cannot  be  expected.  The  function  of  appraisal  and  assessment  is 
split  up  into  such  a  large  number  of  small  units  that,  outside  of  the 
larger  cities,  this  function  is  administered  practically  upon  an  amateur 
basis.  The  compensation  of  local  township  assessing  officials  must  nec¬ 
essarily  be  negligible  and  insufficient  and  the  duties  involved  are  per¬ 
formed  by  the  officials  as  an  incident  to  private  business.  The  legal 
relation  of  township  assessors  to  county  assessment  officials  is  such  that 
there  is  no  adequate  basis  or  leverage  for  the  effective  county  supervision 
necessary  to  county  uniformity.  With  this  condition  existing  in  the 
counties,  there  is  no  effective  basis  or  leverage  for  effective  state  super¬ 
vision  to  secure  substantial  uniformity  as  between  counties. 

There  is  a  decided  need  for  an  assessment  organization  which  is 
distinctly  and  definitely  centralized  upon  a  county  basis.  This  centrali¬ 
zation  is  needed  for  three  main  reasons,  namely  (a)  the  functions  of 
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appraisal  and  assessment  need  to  be  transferred  from  an  inadequate, 
amateur  basis  to  an  adequate  pay  basis,  (b)  a  sufficiently  coherent  and 
centralized  local  assessment  organization  should  be  created  so  that  there 
will  be  a  basis  to  which  urgently  needed  state  supervision  can  be  effec¬ 
tively  attached,  (c)  county  control  of  original  assessments  is  necessary 
in  order  to  make  county  review  and  equalization  effective  in  securing 
county  wide  uniformity.  In  the  constructive  legislative  program  out¬ 
lined  in  this  report  the  definite  steps,  necessary  to  approach  these  needed 
results,  are  presented. 

During  the  last  eight  years  there  has  been  practically  unlimited  dis¬ 
cussion  on  the  subject  of  agricultural  or  farm  relief.  The  State  of 
Illinois  can  accomplish  something  definite  in  the  form  of  farm  relief 
by  giving  agricultural  real  estate  the  benefit  of  an  appraisal  and  assess¬ 
ment  of  all  real  property  in  the  state,  uniform  in  relation  to  fair  cash 
value.  This  can  be  done  by  the  state  only  after  the  establishment  of  a 
local  and  state  assessment  organization  which  is  unified  and  coherent. 
Until  such  an  assessment  organization  is  established  it  will  be  impos¬ 
sible  to  put  into  effect  a  state  wide  policy  of  appraisal  and  assessment 
of  real  estate,  uniform  in  relation  to  the  fair  cash  value  of  all  real 
property.  An  assessment  system,  in  which  there  has  been  a  decided 
tendency  toward  stationary  assessment  over  a  long  period  of  years, 
necessarily  works  to  the  disadvantage  of  a  class  of  real  estate  which 
has  been  subject  to  a  gradual  decline  in  value.  There  can  be  no  effective 
relief  from  existing  conditions  until  a  coherent  and  unified  governmental 
organization  is  established.  There  must  be  an  organization  created 
through  which  a  policy  of  uniform  and  constitutional  taxation  can  oper¬ 
ate  effectively  from  the  state  down  to  the  smallest  political  subdivisions. 

THE  ASSESSMENT  OF  PERSONAL  PROPERTY 

FOR  TAXATION 

The  Committee  has  been  unable  to  devote  any  considerable  amount 
of  time  or  attention  to  the  administration  of  the  personal  property  tax 
laws.  It  has  been  shown  over  and  over,  both  in  this  and  other  states, 
that  a  uniform  burden  on  all  property,  however  ideal  it  may  seem  tO' 
some,  is  impossible  of  administration.  It  is  a  matter  of  common  knowl¬ 
edge  and  experience  that  such  a  system  has  broken  down  in  every  state 
attempting  its  drastic  enforcement.  It  is  deteriorating  with  accelerating 
speed  in  the  State  of  Illinois.  Notwithstanding  the  increase  of  popula¬ 
tion,  commerce  and  industry  in  this  state  since  1920,  the  revenue  derived 
from  personal  property  has  been  practically  stationary  during  this  pe¬ 
riod.  The  committee  is  not  prepared  to  present,  nor  does  it  see  any 
object  in  presenting  any  discussion  of  personal  property  assessment 
administration.  Most  of  the  practical  difficulties  involved  in  personal 
property  taxation  are  well  and  widely  known.  The  difficulties  incident 
to  personal  property  assessment  in  Cook  County  apply  to  other  counties 
of  the  state.  The  local  assessing  officials  of  every  county  operate  under 
the  same  laws.  The  personal  property  assessment  and  taxation  difficul¬ 
ties  and  results  of  Cook  County  are  duplicated  upon  a  smaller  scale  in. 
every  urban  community  in  the  state. 
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Practical  Difficulties  of  Personal  Property  Assessment 

Some  of  the  practical  difficulties,  involved  in  the  assessment  and 
taxation  of  personal  property  according  to  the  uniform  rule,  were  con¬ 
cisely  stated  by  Mr.  John  A.  Zangerle,  auditor  and  assessor  of  Cuya¬ 
hoga  County,  Ohio,  in  an  article  appearing  in  the  “Clevelander”  of  April, 
1928.  Some  extracts  from  this  article  are  presented  below.  This  is  a 
statement  of  the  identical  difficulties  encountered  by  assesing  officials  in 
the  State  of  Illinois.  Ohio,  like  Illinois,  has  the  uniform  rule  in  the 
state  constitution. 

“Let  us  summarize  briefly  the  underlying  reasons  tending  towards 
the  destruction  of  the  personal  property  tax  in  this  county  and  state. 

“Household  goods  are  taxable  in  Ohio  to  an  extent  rarely  found 
in  other  industrial  states,  although  their  taxation  is  unproductive.  In 
some  counties  the  aggregate  exemptions  exceed  the  aggregate  assess¬ 
ments,  which  latter  are  by  no  means  all  collectible,  especially  in  our  large 
industrial  counties  where  about  two-thirds  of  our  population  are  tenants 
who  move  on  an  average  of  every  second  year.  The  tax  yield  in  Cleve¬ 
land  is  about  five  and  one-half  cents  per  person.  After  deducting 
exemptions  allowed,  we  get  a  net  yield  of  one  and  one-third  cents  per 
person,  if  collected. 

“The  general  property  tax  on  automobiles  is  another  sore  spot  in 
Ohio’s  tax  system.  The  listing  this  year  of  250,000  automobiles  for 
taxation,  for  collection  next  year  from  a  moving  population,  is  expen¬ 
sive,  unscientific  and  amazingly  stupid.  When  the  treasurer  comes  to 
collect  the  tax  about  one  and  one-half  years  after  its  charge,  he  will  find 
30,000  errors  in  the  street,  taxing  district  or  ownership  addresses,  prob¬ 
ably  10,000  names  misspelled,  probably  24,000  cars  sold,  about  4,000 
owners  moved  to  parts  unknown,  while  another  4,000  are  dead  and  gone. 

“No  greater  farce  has  ever  existed  than  the  method  of  taxing  money 
and  deposits.  Not  more  than  5  per  cent  of  the  total  deposits  in  this 
county  are  listed.  It  is  not  administered  because  the  assessor  is  shorn 
of  any  inquisitorial  power. 

“In  other  words,  the  assessor  must  assess  without  knowledge.  It 
must  be  remembered  that  the  actual  deposits  and  balances  only  on  tax 
listing  day  are  taxable,  and  hence  the  necessary  information  is  had  by 
banks  only.  The  check  books  may  show  no  balance  whatever,  though 
the  latter  may  be  great  in  fact. 

“In  every  industrial  state  credits  are  taxed  at  low  rates,  or  on  the 
basis  of  their  income,  or  not  at  all.  Their  taxation  at  full  value  is  in¬ 
equitable  ;  First,  because  they  are  mere  instrumentalities  for  the  creation 
of  other  tangible  and  taxable  assets.  Second,  it  involves  contracting 
and  diminishing  the  value  of  real  wealth.  Third,  it  changes  its  domicile 
at  will  and  renders  its  taxation  difficult  and  impossible.  Fourth,  it  in¬ 
volves  discriminations  to  locally  invested  capital,  since  its  ownership  by 
a  non-resident  secures  immunity.  Fifth,  it  is  offset  by  specious  and 
cunning  devises  of  debt  incurred  for  the  purpose.  Sixth,  its  valuation 
is  most  difficult. 

“The  taxation  of  several  million  dollars  of  bonds,  because  of  their 
being  payable  to  bearer  is  impossible  to  any  extent  under  the  present 
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laws.  If  it  were  possible,  it  would  result  in  an  income  tax  at  rates  from 
thirty  per  cent  to  fifty  per  cent*  It  lacks  every  sanction  and  support 
from  the  public. 

“Taxation  of  stocks  of  foreign  corporations  forms  another  branch 
of  omitted  property.  The  ownership  of  shares  is  in  a  state  of  constant 
flux.  The  close  of  books  of  foreign  corporations  for  transfer  purposes 
never  coincides  with  tax  listing  day  in  Ohio.  This  means  that  the  lists 
of  shareholders  periodically  supplied  by  the  Tax  Commission  are  sub¬ 
ject  to  many  errors  and  are  utterly  unreliable.  Instead  of  the  $65,000,- 
000  here  listed  for  taxation,  I  believe  it  should  be  nearer  $650,000,000. 

“Merchants  complain  bitterly  against  the  heavier  burden  here  on 
inventories  as  compared  with  similar  burdens  in  such  states  as  Pennsyl¬ 
vania  or  Kentucky,  where  no  local  tax  is  imposed,  or  in  New  York, 
Wisconsin  and  Massachusetts  where  a  low  rate  income  tax  is  imposed. 
Merchants  and  manufacturers  are  willing  to  pay  taxes  when  business  is 
profitable,  but  rebel  against  borrowing  money  for  the  fun  of  paying 
taxes. 

“The  detail  involved  in  assessing  this  class  of  property  against  18,- 
000  unincorporated  businesses  may  well  be  imagined  when  we  bear  in 
mind  that  there  are  about  10,000  changes  of  ownership  annually  in  the 
county.  The  county  assessor  is  compelled  annually  to  cite  in  approxi¬ 
mately  17,000  unincorporated  concerns  for  consideration  and  correction 
of  their  tax  returns.” 


The  Taxation  of  Personal  Property  in  Cook  County 

It  should  be  remembered  that  the  same  decentralized  administrative 
organization,  which  assesses  real  estate  in  Cook  County  with  the  results 
described  in  a  preceding  section  of  this  report,  also  assesses  personal 
property. 

The  most  striking  fact  about  the  assessment  and  taxation  of  per¬ 
sonal  property  in  Cook  County  is  the  remarkable  increase  in  delin¬ 
quencies  in  the  last  ten  years.  The  following  table  shows  the  amount  of 
personal  property  taxes  extended  for  collection,  the  amount  collected, 
the  amount  delinquent,  and  the  per  cent  of  delinquencies  in  the  Chicago 
townships  for  the  years  1917  to  1926  inclusive. 


PERSONAL  PROPERTY  EXTENDED,  COLLECTED  AND 

UNCOLLECTED— 1917  TO  1926 


Year 

Current 

Taxes  Extended 

Current 

Taxes  Collected 

Delinquent 
Taxes,  Amount 

Per  Cent 

1917 . 

. $16,541,060.75 

$14,124,939.11 

$  2,416.121.64 

14.6 

1918 . 

.  16,555,141.31 

14,035,245.44 

2,519.895.87 

15.2 

1919  . 

.  21,071,880.90 

18.141,136.51 

2,930,744.39 

13.9 

1920  . 

.  22,614,300.53 

18,708,605.74 

3,905,694.79 

17.3 

1921  . 

.  34,038,526.85 

24,705,057.57 

9,323,469.28 

27.4 

1922  . 

.  32,785,437.47 

23,901,494.70 

8,883,932.77 

27.1 

1923  . 

.  33,383,378.56 

22,917,647.67 

10,465,730.89 

31.4 

1924  . 

.  35.356,276.96 

24,378,274.56 

10,976,002.30 

31.0 

1925  . 

.  39,539,827.00 

26,535.822.28 

13,004,004.72 

32.9 

1926  . 

.  36,279,863.34 

24,133,781.98 

12,146,081.36 

33.5 

It  is  evident  from  the  figures  in  the  above  table  that  the  appearance 
of  a  tremendous  effort  to  increase  the  revenue  derived  from  personal 
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property  was  made  in  the  1920  assessment,  upon  which  taxes  were  col¬ 
lectible  in  1921.  The  total  personal  property  taxes  extended  were  in¬ 
creased  in  that  year  by  $11,424,226.32  over  the  total  personal  property 
taxes  extended  the  year  before.  However,  at  the  same  time  the  per¬ 
sonal  property  tax  delinquencies  were  increased  bv  $5,41 7.774.49.  In 
this  one  year  the  per  cent  of  personal  property  delinquencies  increased 
from  17.3  per  cent  to  27.4  per  cent. 

A  considerable  portion  of  the  tremendous  annual  delinquencies  since 
1921  are  composed  of  taxes  assessed  repeatedly  against  the  same  persons 
and  property,  notwithstanding  the  fact  that  the  taxes  of  prior  years 
were  not  collected.  The  total  personal  property  full  value  assessment  in 
the  Chicago  townships  in  1917  was  $792,741,147,  and  in  1926  this  total 
personal  property  full  value  assessment  for  the  Chicago  townships  was 
$779,350,682.  Of  the  taxes  extended  against  the  personal  property 
assessment  in  1917,  85.4  per  cent  were  collected.  Of  the  taxes  extended 
against  the  slightly  smaller  1926  total  personal  property  assessments, 
66.5  per  cent  were  collected  and  33.5  per  cent  were  uncollected.  The 
total  taxes  extended  against  these  personal  property  assessments  in  1927 
was  more  than  double  the  taxes  extended  against  the  assessments  in 
1917.  These  figures  rather  clearly  indicate  two  things,  (1)  Resistance 
to  the  taxation  of  personal  property  tends  to  increase  as  the  rate  of  taxa¬ 
tion  increases,  and  (2)  Assessing  authorities  in  Cook  County  are  plac¬ 
ing  a  much  higher  percentage  of  uncollectible  personal  property  tax 
assessments  on  the  assessment  list  than  was  the  practice  in  1917. 

The  padding  of  the  personal  property  assessment  list  with  a  large 
amount  of  uncollectibles  is  a  practice  which  should  be  discontinued.  It 
is  a  contributing  cause  and  a  plausible  excuse  for  some  very  unsound 
results.  The  tax  levies  of  local  political  subdivisions  are  limited  by  the 
application  of  fixed  maximum  rates  to  the  total  assessed  valuation.  Local 
governments  can  extend  only  the  amount  of  the  total  assessed  valuation 
multiplied  by  the  maximum  tax  rates  for  particular  funds  and  purposes. 
Temporary  borrowing  in  anticipation  of  taxes  is  limited  in  terms  of  the 
taxes  levied.  When  taxes  are  extended  against  a  large  amount  of  un¬ 
collectible  assessments,  and  when  temporary  loans  are  made  year  after 
year  against  such  tax  extensions,  up  to  or  even  in  excess  of  the  full 
amount  authorized  by  law,  the  result  is  inevitably  a  constantly  increas¬ 
ing  unfunded  debt. 

Information  is  not  available  as  to  the  extent  to  which  the  large 
amount  of  uncollected  personal  property  taxes  in  Cook  County  is  due 
to  packing  the  assessment  list  with  assessments  against  imaginary 
property.  It  is  undoubtedly  due  in  part  to  a  lack  of  initiative  and  prompt 
aggressive  action  by  the  collection  machinery.  The  extent  of  this  farce 
of  extending  taxes  against  personal  property  assessments,  and  then  fail¬ 
ing  to  collect  them,  can  be  appreciated  from  the  following  comparison  of 
personal  property  taxes  levied,  taxes  paid  and  taxes  unpaid  for  the 
city  of  Cleveland  and  the  Chicago  Townships. 


Taxes  Taxes  Taxes  Per  Ceni 

Year  City  Levied  Collected  Uncollected  Uncollected 

1926  Cleveland  . $15,897,140  $15,147,140  $  750,000  4.7 

1927  Cleveland  .  16,084,043  15,350,043  743,000  4.5 

1926  Chicago  .  36,379,863  24,133,781  12,146.082  33.5 
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These  comparative  figures  indicate  the  difference  between  an  ag¬ 
gressive  effort  to  administer  the  personal  property  tax  laws  to  their 
practical  economic  limits  and  a  political  administration,  more  concerned 
with  the  appearance  of  substantial  personal  property  taxation  than 
the  reality  of  it.  Three-fifths  as  much  revenue  is  derived  from  per¬ 
sonal  property  taxation  in  Cleveland  as  is  derived  in  Chicago.  This 
result  is  accomplished  notwithstanding  the  fact  that  there  is  less  than 
one-fourth  as  much  taxable  personal  property  in  Cleveland  as  there  is 
in  Chicago. 

The  practical  disadvantages  of  a  highly  decentralized  and  individu¬ 
ally  irresponsible  assessment  organization  in  Cook  County  are  reflected 
in  the  personal  property  assessment  results.  The  personal  property  as¬ 
sessments  are  produced  by  the  same  organization  which  produces  the 
real  estate  assessments  described  earlier. 

Delay  in  Personal  Property  Tax  Payment 

Taxes  upon  property,  whether  real  or  personal,  are  levied  and  col¬ 
lected  for  the  purpose  of  financing  government.  When  taxes  are  levied 
and  extended,  upon  personal  property,  requirements  governing  their 
payment  should  be  certain,  rigid  and  uniform.  Real  estate  taxes,  when 
not  paid  by  May  1st,  bear  interest  of  1  per  cent  per  month  or  fraction 
thereof.  Personal  taxes  are  due  on  May  1st,  but  no  interest  charge 
attaches  to  the  tax  if  not  paid  when  due.  The  following  tabulation  indi¬ 
cates  the  extent  of  the  practice  of  delaying  indefinitely  the  payment  of 
personal  property  taxes  in  Cook  County. 


Personal  Property  Tax  Items  for  the  Year.  1927  and 
Number  of  Delinquent  Items  as  of  July  15,  1928 


City  Towns 

Total  Number 
of  Assessments 

Number  of 
Delinquents 
July  15,  1928 

Per  Cent 
Delinquents 

Hyde  Park . 

.  38,443 

32,044 

85.7% 

Jefferson  . 

.  19,589 

18,347 

93.7% 

Lake  . 

.  12,093 

10,395 

86.0% 

Lake  Afiew  . 

.  32,072 

28,232 

88.0% 

North . 

.  9,296 

6,276 

67.6% 

Rogers  Park . 

.  12,035 

7,505 

62.1% 

South  . 

.  25,431 

15,200 

59.8% 

West . 

.  32,130 

26,904 

83.7% 

Country  Towns . 

.  68,287 

34,061 

49.9% 

Total  Country  Towns . 

SUMMARY 

.  68,287 

34,061 

49.9% 

Total  City  Towns . . 

. 181,129 

145,803 

80.5% 

Total  Cook  County . 

. . . 249,416 

179,864 

72.1% 

When  such  taxes  are  assessed  and  extended,  their  prompt  payment 
should  be  encouraged.  Taxpayers  should  not  be  permitted  to  outwait 
each  other,  when  local  governments  are  financing  by  borrowing.  An 
interest  charge  of  one  per  cent  per  month,  reasonable  certainty  that  col¬ 
lection  of  the  tax  and  interest  will  be  enforced  eventually  by  legal  proc¬ 
ess,  and  the  elimination  of  obviously  uncollectible  items  from  the  assess¬ 
ment  list  would  greatly  reduce  the  amount  of  uncollected  personal  prop¬ 
erty  taxes  in  Cook  County. 
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CHAPTER  III. 

THE  RELATION  OF  ASSESSMENTS  IN  ILLINOIS 

TO  FAIR  CASH  VALUE 

Under  a  system  of  constitutional  government,  the  rights  of  prop¬ 
erty  owners,  in  matters  of  taxation,  arise  from  constitutional  and  statu¬ 
tory  provisions  establishing  the  legal  basis  of  taxation.  It  is  one  thing 
to  have  legal  rights  in  theory,  and  another  thing  to  have  the  actual  viola¬ 
tion  of  such  rights  by  administrative  officials  stopped  by  the  courts. 
Assessment  administration  in  the  State  of  Illinois  is  in  such  a  condition 
that  it  is  exceedingly  difficult  for  the  courts  to  protect  property  owners 
against  anything  except  an  outstanding  and  extremely  obvious  violation 
of  constitutional  rights. 

THE  GENERAL  DISREGARD  OF  STATUTORY  REQUIRE¬ 
MENTS  IN  THE  ASSESSMENT  OF  PROPERTY 

The  determination  of  the  fair  cash  value  of  each  parcel  of  real 
estate,  or  of  any  kind  of  property,  within  any  jurisdiction  is  a  difficult 
task  at  best.  The  determination  of  the  fair  cash  value  of  property,  in 
the  State  of  Illinois,  is  no  more  difficult  than  is  the  determination  of  the 
fair  cash  value  of  similar  property  in  any  other  state.  The  general  fail¬ 
ure  of  assessment  officials,  in  the  State  of  Illinois,  to  attempt  any  sub¬ 
stantial  compliance  with  the  requirements  of  the  statutes  in  the  assess¬ 
ment  of  property  for  taxation,  has  long  been  recognized  by  property 
owners.  This  substantial  failure  has  been  recognized  by  the  courts  and 
bv  the  State  Tax  Commission. 

j 

Statements  by  the  State  Supreme  Court 

A  general  disregard  of  the  statutory  requirements  in  the  assess¬ 
ment  of  property,  by  the  assessing  authorities  in  various  counties,  has 
been  recognized  by  the  Supreme  Court  in  a  number  of  decisions. 

In  the  case  of  The  Peoples  Gas  Light  Co.  vs.  Stuckart,  reported  in 
286  Illinois,  164,  the  Supreme  Court  said: 

“Therefore,  one  person  can  not  be  compelled  to  pay  a  greater 
proportion  of  taxes  according  to  the  value  of  his  property  than  an¬ 
other,  and  where  assessors  have  disregarded  the  injunction  of  the 
law  and  made  an  assessment  of  property  far  below  its  real  cash 
value,  their  misconduct  must  also  follow  the  principle  of  uniformity 
and  their  assessments  of  all  persons  must  be  at  the  same  propor¬ 
tionate  value.  ” 

In  the  case  of  The  City  of  Chicago  et  al  vs.  The  Board  of  Review 
of  Cook  County,  decided  in  1927,  the  court,  after  referring  to  three  ear¬ 
lier  cases  in  which  it  had  recognized  that  it  was  the  practice  of  assessing 
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authorities  to  appraise  property  at  some  percentage  of  its  fair  cash  value, 
made  the  following  statement : 

“It  thus  appears  that  from  uniform  practice  and  judicial  con¬ 
struction  assessments  for  taxing  properties  should  be  equalized, 
and  there  is  no  averment  in  the  petition  that  this  has  not  been  done 
as  to  properties  complained  of,  or  that  the  assessment  of  property 
is  less  than  the  equalized  value  of  property  in  the  assessment  dis¬ 
trict.” 

Most  of  the  cases,  which  have  come  to  the  Supreme  Court,  have 
arisen  out  of  the  efforts  of  county  assessing  authorities  to  assess  the 
property  of  some  individual  or  corporation  at  its  fair  cash  value,  while 
assessing  the  remaining  property  in  the  jurisdiction  at  some  approxi¬ 
mately  uniform  percentage  of  its  fair  cash  value.  Such  efforts  are  usu¬ 
ally  so  obviously  intentional  and  arbitrary  that  the  protection  of  the 
courts  is  not  difficult  to  secure. 

Statements  by  the  State  Tax  Commission 

Under  the  provisions  of  the  State  Tax  Commission  Act  of  1919.  the 
State  Tax  Commission  is  given  some  limited  authority  in  the  equaliza¬ 
tion  of  local  assessments.  For  purposes  of  equalization  the  Commis¬ 
sion  must  deal  with  locally  assessed  property  as  classified  under  the 
statutes  into  personal  property,  land,  and  town  and  city  lots.  In  its 
annual  reports  for  the  years  1919,  1920,  1921  and  1922,  the  State  Tax 
Commission  officially  recognized  that  local  assessment  officials  were  ig¬ 
noring  the  requirements  of  the  law  in  the  assessment  of  property  for 
taxation.  Some  of  the  statements  made  by  the  Tax  Commission  in 
these  annual  reports  are  here  presented. 

Equalization  of  Personal  Property 
Report  for  the  Year  1922 

“It  being  impossible  to  determine  any  state  average  by  units 
or  by  counties  in  the  case  of  unenumerated  personalty,  and  on  ac¬ 
count  of  the  further  fact  that  the  state  averages,  as  ascertained  on 
the  small  amount  of  personal  property  returned  as  enumerated, 
when  applied  to  the  whole  would  greatly  reduce  the  aggregate,  the 
Commission  determined  that  there  was  no  basis  upon  which  an 
equalization  of  personal  property  by  the  application  of  state  aver¬ 
ages  as  provided  by  law  could  be  made  and  that  the  result  of  such 
attempted  action  would  reduce  the  return  of  personal  property  of 
the  state  still  further  below  its  fair  relation  to  other  classes  of 
property  .... 

“There  has  been  such  a  deplorable  lack  of  uniformity  in  the 
valuation  of  items  of  personalty  as  between  counties,  that  it  is  hoped 
that  in  the  future  some  equitable  standard  of  valuation  may  be 
reached.” 

Equalization  of  Town  and  City  Lots 
Report  for  the  Year  1922 

“Upon  a  consideration  of  the  values  of  town  and  city  lots  as 
returned,  as  shown  by  the  abstracts  received  from  the  county  clerks 
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of  the  several  counties  in  the  State  after  final  action  by  the  Board 
of  Review  in  each  county,  the  Commission  confirmed  its  conclusion 
of  the  preceding  year,  that  no  intelligent  basis  could  be  found  for 
the  determination  of  a  relationship  of  the  value  of  town  and  city 
lots  as  between  each  other,  due  to  the  fact  that  the  value  of  each 
lot  would  be  almost  wholly  determined  by  its  size  and  its  location 
with  reference  to  centers  of  population  and  its  use.” 

The  above  quoted  statements  simply  represent  an  extremely  in¬ 
volved  declaration  by  the  Commission  to  the  effect  that  it  had  no  infor¬ 
mation  as  to  the  relation  of  the  assessment  of  personal  property  and  of 
town  and  city  lots  to  fair  cash  value. 

Equalization  of  Lands 
Report  for  the  Year  1920 

“In  1919,  The  Tax  Commission  ascertained  from  a  careful 
investigation  that  there  was  a  wide  variation  in  the  assessment  of 
land  values  in  the  several  counties  of  the  State  as  fixed  by  the 
local  assessors  and  boards  of  review.  In  some  cases  the  full  value 
of  lands  as  determined  by  the  assessors  for  the  purpose  of  taxation 
was  less  than  30  per  cent  of  the  average  fair  cash  value  of  lands  in 
that  county ;  while  in  other  counties  the  value  as  determined  by  the 
assessor  was  as  high  as  60  per  cent  of  the  fair  cash  value. 

“In  order  to  effect  an  equitable  equalization  of  land  values  for 
the  purpose  of  state  taxes,  the  commission  increased  the  assessed 
value  of  lands  in  all  counties  where  the  full  value  as  fixed  by  local 
assessors  was  less  than  50  per  cent  by  adding  a  per  cent  thereto  that 
would  bring  the  full  value  of  said  lands  up  to  approximately  50  per 
cent. 

“In  1919,  as  the  result  of  the  equalization  by  the  Tax  Com¬ 
mission  to  bring  the  valuation  up  to  between  40  and  50  per  cent, 
there  was  an  increase  of  $23,680,330  in  land  values.  In  1920,  the 
increase  to  bring  the  valuation  up  to  approximately  50  per  cent 
of  the  fair  cash  value  increased  the  value  of  lands  for  the  purpose 
of  State  taxes  $112,121,724.” 

Report  for  the  Year  1921 

“The  abnormal  conditions  affecting  productive  value  of  farm 
lands  prevailing  during  the  past  year  were  considered  by  the  Com¬ 
mission.  In  view  of  these  conditions,  the  Commission  particularly 
sought  to  avoid  laying  any  excessive  tax  burdens  on  lands,  with  the 
result  that  the  total  aggregate  assessed  value  of  lands  in  the  State, 
as  equalized  was  decreased  $54,074,061  for  the  year  1921  as  com¬ 
pared  with  the  total  aggregate  assessed  value  as  equalized  by  the 
preceding  Commission  for  the  year  1920." 

Report  for  the  Year  1922 

“Having  regard  to  those  and  other  related  facts  and  the  im¬ 
portance  of  agriculture  as  the  basic  industry  in  the  state,  the  Com¬ 
mission  in  the  process  of  equalization  reduced  farm  lands  in  each 
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of  the  counties  of  the  State  6  per  cent.  This  action  on  the  part  of 
the  Commission  reduced  the  value  of  farm  lands  on  county  aver¬ 
age  valuations  below  the  values  as  fixed  in  1915  in  forty-nine  coun¬ 
ties.  In  some  of  the  other  fifty-three  counties  of  the  State,  there 
seems  to  have  been  a  very  large  increase  in  the  average  values  of 
farm  lands  from  the  year  1915  on,  and  the  discrepancies  in  the 
increases  and  general  average  values  are  properly  the  subject  of 
consideration  in  the  present  year  (1923)  owing  to  the  fact  that  it 
is  the  year  of  the  quadrennial  revaluation  of  lands  by  the  local 
assessors  in  all  of  the  counties  of  the  State. 

“The  final  action  of  the  Tax  Commission  in  equalizing  the 
value  of  farm  lands  for  assessment  reduced  the  aggregate  value  of 
that  class  of  property  in  the  State  a  total  of  $128,161,64 7,  for  the 
year  1922,  as  compared  with  the  total  aggregate  assessed  value  as 
equalized  by  the  Commission  for  the  year  1921.” 

In  the  year  1920  the  State  Tax  Commission  undertook  an  exhaus¬ 
tive  investigation  to  determine  the  relation  of  the  assessed  value  of 
lands  and  of  town  and  city  lots  to  actual  value  by  a  comparison  of  assess¬ 
ments  and  sale  prices.  This  investigation  was  extended  to  seventeen 
down  state  counties.  The  results  of  this  limited  investigation  tended  to 
substantiate  the  statement  made  in  the  second  annual  report  of  the  Tax 
Commission  to  the  effect  that  the  full  assessed  value  of  lands  in  some 
counties  was  at  or  below  30  per  cent  of  actual  value  and  the  full  assessed 
value  in  other  counties  was  at  or  above  60  per  cent  of  actual  value.  This 
investigation  indicated  that  the  average  full  assessed  value  of  real  estate 
in  the  seventeen  counties  at  that  time  was  38.3  per  cent  of  the  actual 
value  as  indicated  by  sales. 

In  1922  locally  assessed  personal  property  constituted  approxi¬ 
mately  20  per  cent  of  the  total  assessed  value  in  the  State  of  Illinois. 
The  assessed  value  of  town  and  city  lots  for  the  year  1922  comprised 
42.69  per  cent  of  the  total  assessed  value  of  property  within  the  state. 
These  two  classes  of  property  constituted  approximately  63  per  cent  of 
the  total  assessed  value  of  property  in  the  state  for  the  year  1922.  In 
the  annual  report  for  the  year  1922,  following  the  statements  quoted 
above,  the  Tax  Commission  made  the  following  statements. 

“It  is  to  be  remembered  that  under  the  law  in  each  instance,, 
every  piece,  and  part,  and  parcel  of  property  whether  real  or  per¬ 
sonal  including  moneys  and  credits  should  be  taken  at  its  full  fair 
cash  market  value  by  the  assessing  authorities,  and  by  reason  of 
custom  and  such  general  use  as  to  become  a  rule  which  every  tax¬ 
payer  is  entitled  to  the  benefit  of,  60  per  cent  of  such  full  value,, 
thus  determined  should  be  taken  for  the  full  equalized  value,  and 
one-half  of  the  latter  for  the  assessed  value  to  which  the  tax  rate 
will  be  applied.” 

The  statement,  to  the  effect  that  it  was  the  custom  in  general  use 
throughout  the  State  to  take  60  per  cent  of  the  full  value  of  property  as 
its  full  assessed  value,  appears  from  other  statements  of  the  Commission 
to  have  had  no  basis  in  fact.  Other  statements,  in  the  1922  and  pre¬ 
vious  reports,  certainly  tend  to  indicate  that  there  was  no  such  general 
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custom  and  practice  in  the  State  at  that  time.  In  fact,  in  the  same  re¬ 
port,  the  Commission  indicated  that  it  did  not  know  the  relation  of 
assessments  of  personal  property  and  of  town  and  city  lots  to  full  value, 
either  in  the  State  as  a  whole  or  in  the  various  counties. 

Regardless  of  whether  or  not  this  statement  was  true  as  of  the  time 
it  was  made,  investigations  made  by  the  Illinois  Agricultural  Associa¬ 
tion,  of  the  relation  of  the  1927  assessed  value  to  actual  value,  in  most 
of  the  counties  of  the  State,  show  that  the  average  relation  of  assessed 
to  full  value  does  not  even  approach  60  per  cent  in  the  1927  assessment. 
This  investigation,  covering  nearly  all  of  the  counties  in  the  State,  tends 
to  show  that  the  average  relation  of  the  assessed  value  of  real  estate, 
outside  of  Cook  County,  to  full  value  is  approximately  42  per  cent.  The 
investigation  of  1927  assessments,  made  by  the  Institute  for  Research 
in  Land  Economics,  tends  to  show  that  the  average  relation  of  assessed 
value  of  real  estate  in  Chicago  to  full  value  was  approximately  40  per 
cent  before  review. 

THE  DESIRABILITY  OF  FULL  FAIR  CASH 
VALUE  ASSESSMENTS 

It  is  realized  that  full  value  appraisals  and  assessments  of  real  estate 
are  a  theoretical  goal  which  can  not  be  reached  in  practice.  Market 
value  is  the  best  evidence  of  the  full  or  true  value  of  real  estate.  How¬ 
ever,  improved  property  does  not  enjoy  sufficient  sales  to  constitute  a 
market,  consequently,  sales  of  improved  property  are  not  sufficient  to 
constitute  by  themselves  a  basis  for  assessment  of  real  estate.  Assess¬ 
ments  of  improved  property  based  upon  earnings  or  sales  or  reproduc¬ 
tion  costs  less  depreciation  or  upon  a  combination  of  these  bases  can 
not  in  practice  result  in  appraisal  as  high  as  the  owner’s  notion  of  value 
or  sales  value.  Full  value  assessment  means  assessments  upon  as  high  a 
basis  as  an  enlightened  public  opinion  will  sanction  and  an  uncertain, 
shifting,  limited  market  will  permit,  without  assessments  being  subject  to 
successful  attack  on  the  ground  that  they  are  in  excess  of  actual  value. 

Full  Value  is  the  Only  Real  Standard  for  Assessment 

Theoretically  there  is  no  reason  why  assessments  at  some  fraction 
of  full  value  cannot  be  made  just  as  uniform  as  assessments  at  full 
value.  Experience  tends  to  indicate  that  assessment  at  some  fraction 
of  full  value  complicates  and  confuses  assessment  administration  to  such 
an  extent  that  assessments  lose  any  uniform  relation  to  value.  Assess¬ 
ment  upon  a  fraction  of  full  value  tends  to  disintegrate  to  a  public  sub¬ 
scription  or  “passing  the  hat”  basis.  Fractional  assessments  confuse 
officials  and  the  public.  They  operate  in  practice  to  give  a  running 
start  to  the  politically  influential  and  the  most  aggressive  property  own¬ 
ers  in  the  scramble  to  evade  taxes  through  relative  under-assessment. 
Illinois  is  the  only  state,  with  a  city  of  500,000  or  more  inhabitants,  in 
which  the  law  has  long  provided  for  fractional  assessments.  The  frac¬ 
tional  assessment  feature  of  the  Illinois  law  was  eliminated  in  1927,  but 
the  assessment  confusion  and  generally  low  assessments,  resulting  from 
long  experience  with  fractional  assessments,  still  remain. 
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The  National  Association  of  Real  Estate  Boards,  at  a  meeting  held 
in  New  Orleans  in  1926,  recognized  the  need  for  assessments  at  full 
value  and  the  reasons  for  this  need.  This  Association  went  on  record 
at  that  time  as  follows : 

“We  adhere  to  the  proposition  that  there  can  be  but  one  fair 
basis  of  assessment  of  property  for  taxation  and  that  is  its  full 
fair  cash  value.  Any  variation  from  this  merely  opens  the  way  for 
evasion  and  the  resulting  inequality,  and  injustice.  The  full  and 
equal  assessment  and  a  low  rate  are  desirable.” 

The  Practice  in  Some  Other  Cities 

There  are  fourteen  cities  in  the  United  States  with  a  population  of 
500,000  or  more  inhabitants.  Only  in  the  case  of  Chicago,  has  the  State 
law  governing  the  assessment  of  property  in  this  group  of  cities,  long 
provided  for  assessments  at  a  fraction  of  actual  value.  While  the  Illi¬ 
nois  law,  governing  assessments  in  the  City  of  Chicago,  has  now  been 
changed  to  provide  for  fair  cash  value  assessment  of  real  estate,  a  com¬ 
parison  of  the  assessed  value  of  real  estate  and  the  tax  rates,  as  between 
the  City  of  Chicago  and  a  number  of  other  cities,  readily  shows  the  re¬ 
sult  of  this  policy  in  the  State  of  Illinois.  Such  a  comparison  is  made 
in  the  following  table : 

ASSESSED  VALUE  OF  REAL  ESTATE  UPON  WHICH 
TAXES  WERE  COLLECTED  IN  1927 


Tax  Rate  per 
$1,000  Assessed 
Valuation —  Percentage 

Assessed  State,  County,  Relation,  ot 

Census  Value  of  City  and  School  Assessed  to 

CITY  July  1,  1926  Real  Estate  Purposes  Full  Value 

New  York  City . 5,924,000  $14,541,000,000  26.60  70  to  80 

Chicago  . 3,048,000  2,989,000,000  46.45  ? 

Philadelphia . 2,008,000  3,148,000,000  26.50  80  to  90 

Detroit  . 1,346,000  2,783,000,000  27.14  70  to  80 

Cleveland  .  960,000  1,496,000,000  24.10  70  to  80 

St.  Louis .  830,000  984,000,000  25.80  70  to  80 


These  figures  are  taken  from  tables  compiled  by  the  Detroit  Bureau  of  Gov¬ 
ernmental  Research,  Inc.,  appearing  in  the  December,  1927,  number  of  the  National 
Municipal  Review. 

The  assessed  value  of  real  estate  of  the  City  of  Chicago  in  this 
table  is  what  was  commonly  known  as  the  full  assessed  value  upon 
which  taxes  were  collected  in  1927,  the  actual  assessed  value  having 
been  one-half  this  amount.  The  tax  rate  of  $46.45  was  one-half  the 
actual  tax  rate  for  South  Town  or  the  real  rate  upon  the  full  assessed 
value.  The  actual  rate  was  $92.90.  The  figures  given  for  the  other 
five  cities  were  the  actual  assessed  values  and  tax  rates  in  effect  in  1927. 

The  assessed  valuation  of  New  York  City  real  estate  is  exclusive  of 
$960,000,000,  the  value  of  dwellings  exempt  from  local  taxation  until 
1932,  but  assessed  for  state  taxes,  so  that  the  actual  assessed  value  of 
real  estate  in  New  York  City  in  1927  was  $15,457,000,000.  The  rela¬ 
tion  of  assessed  value  to  actual  full  value  in  each  of  these  cities,  except 
Chicago,  is  based  upon  the  best  available  information  which  the  taxing 
authorities  and  various  property  organizations  have  compiled  in  these 
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cities.  It  is  the  opinion  of  the  assessing  authorities,  and  other  informed 
persons  in  these  various  cities,  that  on  the  average  the  assessed  values  do 
not  exceed  80  per  cent  of  actual  value  as  indicated  by  sales. 

It  is  significant  that,  with  the  exception  of  Chicago,  there  is  a  re¬ 
markable  uniformity  of  actual  tax  rates  upon  real  estate  and  of  the 
relation  of  total  assessed  value  to  total  full  value  as  indicated  by  sales. 
The  assessors  for  the  City  of  Chicago  have  claimed,  until  the  past  year, 
that  Chicago’s  real  estate  assessments  have  been  in  the  general  neighbor¬ 
hood  of  60  per  cent  of  full  value.  The  pronouncement  of  the  State  Tax 
Commission,  made  in  1923  and  not  modified  or  corrected  since  that  time, 
states  that  the  general  custom  and  practice  in  Illinois  is  to  assess  prop¬ 
erty  at  approximately  60  per  cent  of  its  full  or  fair  cash  value.  In  the 
other  five  cities,  it  is  not  claimed  that  real  estate,  taxed  in  the  neighbor¬ 
hood  of  $26.60  per  $1,000  of  assessed  value,  is  assessed  at  more  than 
80  per  cent  of  its  actual  value  as  indicated  by  sales. 

In  taking  the  position  that  actual  full  value  assessments  are  desir¬ 
able,  because  full  value  is  the  only  real  standard  in  the  assessment  of 
real  estate,  the  Committee  is  simply  suggesting  that  assessment  admin¬ 
istration  in  Chicago  should  get  into  step  with  assessment  administration 
in  New  York  City,  Detroit,  Cleveland  and  many  other  cities  and  states. 
No  local  government  can  afford  to  increase  tax  rates  and  issue  large 
amounts  of  bonds  without  some  reasonably  accurate  estimate  of  the 
value  of  its  taxable  real  estate.  Without  this  estimate  there  can  be 
no  basis  for  judgment  as  to  what  volume  of  desirable  governmental  ex¬ 
penditures  the  community  can  afford  to  make. 

Application  to  Personal  Property 

It  is  the  contention  of  informed  persons  that  the  amount  of  personal 
property  which  avoids  assessment  entirely,  tends  to  increase  in  some  rela¬ 
tion  to  the  rate  at  which  assessed  personal  property  is  taxed.  A  system 
of  very  low  assessments  and  high  tax  rates,  in  a  uniform  rule  state,  is 
a  direct  cause  of  unusual  activity  on  the  part  of  personal  property  own¬ 
ers  to  avoid  having  a  large  part  of  their  personal  property  assessed  at 
any  percentage  of  its  value.  The  assessment  of  personal  property,  even 
at  some  fraction  of  the  percentage  of  value  at  which  it  should  be  assessed 
under  the  law,  is  largely  a  question  of  assessment  administration. 
Assessment  administration,  which  can  not  subject  all  real  estate  to  an 
approximately  uniform  assessment,  can  not  hope  to  subject  a  substantial 
portion  of  the  taxable  personal  property  to  assessment  at  any  percentage 
of  its  value. 

COLLATERAL  OBSTACLES  TO  ACTUAL  FAIR  CASH 
VALUE  ASSESSMENTS  IN  ILLINOIS 

A  transition  from  the  present  chaotic  assessment  basis,  in  which 
assessments  are  some  unknown  fraction  of  the  full  value  of  property, 
to  a  basis  of  assessment  upon  the  approximate  full  value  of  property, 
such  as  prevails  in  New  York  City,  Detroit,  Cleveland  and  other  cities 
and  states,  would  mean  an  assesse’d  valuation  of  property  in  Chicago 
and  Illinois,  of  perhaps  twice  the  amount  of  the  assessed  value  estab- 
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lished  in  the  1927  assessment.  Without  any  adjustment  in  bonding 
limitations  or  in  local  maximum  tax  rate  limitations,  assessments  at 
approximately  full  or  fair  cash  value  would  mean  doubling  the  bonding 
power  of  each  of  the  local  governments.  It  would  mean  doubling  the 
amount  of  taxes  which  could  be  levied  by  each  local  government  with 
existing  maximum  tax  rate  limitations.  Existing  tax  rate  limitations 
and  existing  bonding  limitations  in  terms  of  assessments  constitute  a 
practical  obstacle  in  the  way  of  an  actual  full  value  assessment  basis. 
The  reasons  why  these  existing  tax  rate  and  bonding  limitations  consti¬ 
tute  such  an  obstacle  are  discussed  briefly  in  the  following  paragraphs. 

The  Local  Tax  Rate  System 

Existing  maximum  tax  rate  limitations,  as  established  by  the  legis¬ 
lature,  are  based  upon  assessments  which  represent  some  unknown  per¬ 
centage  of  the  actual  fair  cash  value  of  property.  Total  tax  rates,  of 
taxing  districts  within  the  State  of  Illinois,  range  from  around  3^  per 
cent  to  around  7  per  cent.  These  high  tax  rates  are  the  result  of  the 
present  chaotic  assessment  condition  rather  than  the  cause.  However, 
existing  tax  rate  limitations  furnish  a  plausible  excuse  for  not  basing 
assessments  upon  a  complete  systematic  full  value  appraisal  of  real  es¬ 
tate,  on  the  theory  that  actual  full  value  assessments  with  existing  tax 
rates  would  open  the  way  for  greatly  increased  taxes  and  governmental 
expenditures.  It  is  obvious  that  a  transition,  from  the  present  chaotic 
assessment  condition  to  a  basis  of  actual  fair  cash  value  assessments, 
would  require  and  should  be  accompanied  by  a  complete  readjustment 
of  tax  rate  limitations  to  actual  full  value  assessment  conditions.  Such  a 
readjustment  can  very  readily  be  made  by  the  legislature  without  hard¬ 
ship  upon  any  taxing  district.  Some  suggestions  as  to  how  this  adjust¬ 
ment  can  be  made  by  the  legislature  are  presented  in  Chapter  IV  of 
this  report. 

Bonding  Limitations  in  Terms  of  Assessments 

In  Illinois,  as  in  most  states,  the  limitations  upon  the  issue  of  bonds 
by  political  subdivisions  are  prescribed  in  terms  of  the  assessed  value 
of  property  subject  to  the  general  property  tax.  The  underlying  bond¬ 
ing  limitations  upon  political  subdivisions  in  Illinois  are  to  be  found  in 
Article  1,  Section  12  of  the  State  Constitution.  This  section  of  the  Con¬ 
stitution  limits  the  incurrence  of  indebtedness  by  any  County,  City, 
Township,  School  District  or  other  municipal  corporation  to  5  per  cent 
of  the  value  of  the  taxable  property  therein.  This  limitation  has  been 
construed  by  the  courts  to  apply  singly  to  each  taxing  district,  and  "the 
value  of  the  taxable  property  therein"  has  been  interpreted  to  mean 
the  assessed  value  of  property. 

In  order  to  make  this  constitutional  provision  a  stringent  limitation 
upon  borrowing  money,  it  was  long  the  established  policy  of  the  legis¬ 
lature  to  make  assessed  value  a  percentage  of  fair  cash  value.  For  a 
considerable  period  the  assessed  value  was  fixed  at  one-fifth  of  the  fair 
cash  value  and  then  it  was  increased  to  one-third  and  later  to  one-half. 
At  the  1927  session  of  the  General  Assembly  assessed  value  was  fixed 
as  fair  cash  value.  This  change  in  1927  was  made  for  the  purpose  of 
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doubling  the  bonding  power  of  the  City  of  Chicago.  This  latest  change 
in  the  law  eliminated  the  fractional  assessment  system. 

Under  the  law  and  practice  at  present,  assessments  are  whatever  the 
assessing  officials  choose  to  call  fair  cash  value.  It  is  still  the  custom  and 
practice  to  call  some  unknown  percentage  of  actual  value  the  fair  cash 
value.  A  transition  from  this  practice,  in  Chicago  and  throughout  Illi¬ 
nois,  to  the  approximate  full  value  basis  followed  in  New  York  City, 
Cleveland,  Detroit  and  most  other  cities  and  states,  would  mean  greatly 
increasing  or  perhaps  doubling  the  assessed  value  of  property  in  Chicago. 
This  in  turn  would  mean  a  corresponding  increase  in  the  bonding  power 
of  each  local  government,  unless  some  adjustment  of  bonding  limita¬ 
tions  to  actual  full  value  assessment  conditions  was  made  by  statute. 
Some  suggestions  as  to  how  this  adjustment  of  bonding  limitations  can 
be  made  by  the  legislature  are  presented  in  Chapter  IV  of  this  report. 

The  logical  time  to  make  the  state  wide  transition  to  the  statutory 
fair  cash  value  basis  would  be  in  the  1931  quadrennial  re-assessment. 
This  transition  could  then  be  done  under  the  guidance  and  stimulus  of 
The  State  Tax  Commission. 
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CHAPTER  IV. 

A  LEGISLATIVE  PROGRAM  TO  CREATE  FAVORABLE 
CONDITIONS  FOR  THE  UNIFORM  ASSESSMENT 

OF  PROPERTY 

General  Statement 

There  are  certain  fundamental  things  in  the  way  of  any  effort  to 
secure  consistent  and  uniform  assessment  of  real  or  personal  property 
in  Illinois.  The  common  contention  of  taxing  officials  is  that  the  lack 
of  public  morality  in  matters  of  taxation  is  responsible  for  unequal 
assessment  and  favoritism.  It  is  undoubtedly  true  that  some  consider¬ 
able  portion  of  property  owners  will  resort  to  unlawful  measures  in 
order  to  evade  taxes  through  low  assessments.  There  are  plenty  of  tax¬ 
payers  who  will  resort  to  any  practice  or  scheme,  which  the  assessing 
authorities  will  allow,  in  order  to  evade  a  just  share  of  taxes.  The  lack 
of  political  morality  with  respect  to  assessments,  is  not  peculiar  to  the 
State  of  Illinois.  Political  morality  in  tax  assessment  matters  merely 
seems  to  be  at  a  lower  ebb  in  Illinois  than  elsewhere,  because  the  assess¬ 
ment  organization  established  by  law  is  apparently  unable  to  cope  with 
aggressive  efforts  to  evade  and  avoid  taxes. 

The  efforts  of  many  property  owners,  to  evade  a  just  share  of  taxes 
by  under-assessment,  is  a  condition  which  taxing  authorities  everywhere 
must  contend  with.  It  is  a  difficulty  and  an  obstacle,  in  the  way  of  uni¬ 
form  assessments.  However,  it  is  neither  a  unique  nor  insurmountable 
difficulty.  It  is  a  difficulty  which  cannot  be  removed  by  legislation.  It 
can  be  dealt  with  only  by  an  honest,  aggressive  administration  by  assess¬ 
ment  officials,  who  are  able  and  willing  to  protect  the  public  against  the 
aggressive  efforts  of  those  members  of  the  community,  seeking  to  avoid  a 
fair  share  of  taxes. 

When  a  property  tax  is  levied  throughout  an  area,  composed  of  a 
number  of  separate  governmental  districts,  assessment  must  bear  a 
substantially  uniform  relation  to  value  throughout,  or  the  actual  tax 
burden  will  be  unequal  as  between  properties  in  different  governmental 
districts. 

There  are  two  general  types  of  tax  levies  imposed  under  these  con¬ 
ditions  in  the  State  of  Illinois.  One  is  a  property  tax  for  state  purposes, 
levied  at  a  uniform  rate  throughout  all  of  the  counties  of  the  state.  The 
other  is  a  property  tax  for  county  purposes,  levied  at  a  uniform  rate 
throughout  all  of  the  townships  within  any  county.  There  are  also 
other  property  tax  levies,  such  as  the  sanitary  district  tax  in  Cook 
County,  extending  beyond  individual  township  and  county  lines,  but 
not  including  the  entire  county. 

With  the  imposition  of  such  taxes,  it  is  inevitable  that  assessing 
authorities,  in  the  districts  subject  to  such  tax  levies,  will  compete  with 
each  other  to  have  the  property  in  their  districts  avoid  part  of  such  a 
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tax  burden  through  the  under-assessment  of  property.  Experience  in 
Illinois  and  throughout  the  country  has  demonstrated  that  such  competi¬ 
tive  under-assessment  will  not  be  uniform  by  assessment  districts.  It 
will  always  be  aggravated  by  the  relative  under-assessment  of  the  prop¬ 
erty  of  thousands  of  individuals  within  each  district.  It  will  result  in 
an  unequal  spread  of  the  tax  burden  as  between  the  individuals  within 
the  same  district  and  between  individuals  located  in  different  assessing 
districts. 

Experience,  in  many  other  states  throughout  the  country,  has  dem¬ 
onstrated  that  the  extent  of  this  competitive  under-assessment  and  the 
resulting  inequalities  will  depend  upon:  (a)  The  number  of  assessment 
districts  in  each  County  having  independent  elected  assessing  officials ; 
(b)  The  degree  of  definite  individual  responsibility  and  authority  of  the 
assessing  officials;  (c)  The  effectiveness  of  assessment  equalization  be¬ 
tween  counties  and  the  supervision  of  local  assessment  officials  by  the 
state;  (d)  The  effectiveness  of  assessment  equalization  within  counties 
and  the  supervision  over  local  city  and  town  assessors,  within  counties, 
by  county  assessment  officials. 

Uniform  taxation  of  property  within  a  state  involves  something 
more  than  a  constitutional  requirement  to  that  effect.  The  natural  in¬ 
clination  of  many  individual  property  owners  in  Illinois,  as  in  all  other 
states,  is  to  attempt  evasion  of  taxes  through  relative  under-assessment. 

Substantially  uniform  taxation  of  property,  in  a  state  and  its  politi¬ 
cal  subdivisions,  requires  state  supervision  of  assessing  by  county  offi¬ 
cials  and  county  supervision  of  assessing  within  counties.  Substantially 
uniform  taxation  of  property  in  a  state  requires  an  assessment  organiza¬ 
tion  with  clear,  definite  lines  of  authority  and  responsibility,  extending 
from  the  chief  state  taxation  official  or  officials,  down  to  the  assessment 
officials  in  the  smallest  type  of  political  subdivision  having  an  elective 
assessment  official.  The  common  experience  in  the  various  states  has 
demonstrated  the  correctness  of  these  principles.  During  the  last  thirty 
years  state  legislatures  have  been  establishing  state  assessment  and  taxa¬ 
tion  organization  in  their  respective  states  in  accordance  with  these  prin¬ 
ciples,  developed  by  long  experience. 

The  Committee  has  been  repeatedly  advised  by  individual  assessing 
officials,  by  students  of  assessment  administration  and  by  many  well  in¬ 
formed  laymen  that  any  program  for  the  systematic  uniform  assessment 
of  property  in  the  State  of  Illinois  should  be  promoted  with  the  Legis¬ 
lature  and  the  Governor.  The  Committee  is  in  accord  with  this  point  of 
view. 

It  is  the  opinion  of  the  Committee  that  no  comprehensive  adminis¬ 
trative  system,  for  the  uniform  assessment  of  property,  will  be  devel¬ 
oped  and  put  into  satisfactory  performance  until  there  are  some  funda¬ 
mental  changes  made  in  the  assessment  organization  provided  by  law 
and  in  the  statutory  provisions  governing  the  assessment  of  property 
in  the  State  of  Illinois. 

The  present  chapter  of  this  report  is  devoted  to  a  constructive  dis¬ 
cussion  of  a  program  of  legislation,  necessary  to  create  favorable  con¬ 
ditions,  for  the  uniform  assessment  of  property  according  to  law.  The 
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legislative  program  herein  proposed  is  presented  in  its  relation  to:  (a) 
Property  assessed  locally  in  each  county  and  (b)  Property  assessed  by 
the  State  Tax  Commission  as  a  unit  of  the  state  government. 


PROPERTY  ASSESSED  LOCALLY  IN  EACH  COUNTY 
ASSESSMENT  ORGANIZATION 

The  most  serious  practical  obstacle  to  any  substantial  uniformity 
in  assessments  within  each  County  in  the  State,  and  particularly  within 
Cook  County,  is  the  extreme  decentralization  of  assessment  authority 
and  responsibility  within  each  county.  This  extreme,  decentralization 
exists  in  different  form  in  Cook  and  St.  Clair  Counties,  than  in  the  re¬ 
maining  counties,  but  is  none  the  less  real.  This  extreme  decentralization 
is  established  In  Cook  and  St.  Clair  Counties  by  establishing  an  elective 
Board  of  Assessors  for  the  major  portion  of  Chicago  and  for  East  St. 
Louis  and  by  establishing  elective  township  assessors  for  the  remainder 
of  each  of  these  two  counties.  This  extreme  decentralization  is  estab¬ 
lished  in  the  remaining  counties  by  establishing  an  elective  assessor  for 
each  township.  The  difference  is  that,  for  those  townships  lying  wholly 
within  Chicago,  authority  and  responsibility  is  decentralized  among  the 
five  members  of  an  elective  board  of  assessors  rather  than  among  a 
group  of  independent  assessors  with  one  elected  for  each  township. 

Prior  to  the  assessment  reorganization  of  1898,  there  had  been  an 
elective  assessor  for  each  township  within  the  City  of  Chicago.  The 
present  elective  board  of  assessors  for  the  Chicago  townships  was  pro¬ 
vided  for  in  the  Revenue  Act  of  1898.  This  attempt  at  centralization 
in  the  1898  law  was  simply  a  transition  from  one  form  of  decentraliza¬ 
tion  of  authority  and  responsibility  to  another.  It  was  accompanied  by 
a  greater  decentralization  and  diffusion  of  responsibility. 

The  evidence  presented  to  the  Committee,  indicates  that  the  most 
serious  failures  in  the  assessment  of  property,  both  real  and  personal, 
are  related  to  the  assessment  of  urban  property.  The  recommendations 
herein  contained  are  based  primarily  upon  the  need  for  better  results 
in  the  assessment  of  urban  property.  The  uniform  assessment  of  rural 
property,  within  an  agricultural  township,  cannot  in  itself  result  in  uni¬ 
form  and  equitable  taxation  of  such  rural  property  for  county  and  state 
purposes,  without  bringing  about  at  the  same  time,  equitable  and  uni¬ 
form  assessment  of  urban  property  within  each  of  the  counties  of  the 
state. 

The  assessment  organizations  assessing  property  in  most  cities,  are 
of  two  general  types.  One  type  of  organization  is  provided  exclusively 
for  the  city  and  is  a  part  of  the  city  government.  This  type  usually  con¬ 
sists  of  one  or  more  assessors,  appointed  by  the  Mayor  and  responsible 
to  him.  This  is  the  type  of  assessment  organization  provided  for  De¬ 
troit,  Rochester,  St.  Louis,  Newark,  N.  J.;  New  York  City  and  many 
other  cities,  particularly  in  the  eastern  part  of  the  country.  This  type 
of  assessment  organization  makes  no  separation  of  the  responsibility  for 
property  assessment  and  tax  revenue  expenditure.  It  does  not  provide 
for  any  elective  assessment  officials. 
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The  other  type  of  organization  provides  for  a  separation  of  respon¬ 
sibility  for  the  functions  of  assessment  or  tax  spreading  from  responsi¬ 
bility  for  those  governmental  functions  involving  large  tax  expenditures. 
This  separation  is  effected  by  making  one  or  more  local  assessment 
officers  elective  rather  than  appointive  by  city  or  county  executive  offi¬ 
cials.  This  general  type  of  local  assessment  organization  is  in  effect  in 
Ohio,  Wisconsin,  Illinois,  and  many  other  states. 

There  are  numerous  cities  in  which  property  is  appraised  and  as¬ 
sessed  with  substantial  uniformity  by  the  first  type  of  organization. 
There  are  likewise,  numerous  counties,  containing  sizable  cities,  in  which 
property  is  appraised  and  assessed  with  substantial  uniformity  by  the 
second  type  of  organization.  It  is  the  opinion  of  the  Committee,  that 
the  second  type  of  organization  is  preferable  in  the  State  of  Illinois. 
It  is  preferable  because  it  is  desirable  to  maintain  a  separation  between 
the  assessment  of  property  and  the  main  governmental  expenditures. 
It  is  preferable  because  the  existing  assessment  organization  is  based 
upon  this  principle  and  because  the  existence  of  large  assessment  units 
in  fact  is  necessary  as  a  check  upon  the  marked  tendency  toward  com¬ 
petitive  under-assessment  between  assessment  districts. 

At  the  present  time  in  Illinois,  the  county  is  the  assessment  unit  in 
name,  while  the  township  is  the  assessment  unit  in  fact.  It  is  the  opinion 
of  the  Committee  that  the  county  should  be  made  the  basic  unit  of  as¬ 
sessment  administration  in  fact,  as  well  as  in  name,  throughout  the  State 
of  Illinois.  This  means  that  all  local  assessment  officials  should  be 
county  officials  and  that  all  offices  of  township  assessors  should  be  abol¬ 
ished  through  the  State.  Authority  and  responsibility  for  assessment 
administration  within  each  county  should  be  placed  in  one  elective  county 
assessor.  There  should  be  no  other  elective  assessment  officials  in  Cook 
or  in  any  other  County  in  the  State. 

It  is  recommended  that  this  reorganization  be  put  into  effect  by 
abolishing  all  existing  township  and  county  assessment  offices  at  the  end 
of  1930.  The  office  of  County  Assessor  for  each  county  should  be 
created,  to  go  into  effect  at  the  end  of  1930,  in  the  place  of  the  large 
number  of  elective  assessment  officials  now  provided  for  by  law.  It  is 
recommended  that  the  term  of  office  of  the  proposed  County  Assessors 
should  be  for  a  four-year  period,  coinciding  with  the  terms  of  office 
of  a  considerable  number  of  existing  County  officers. 

The  fundamental  reason  for  this  conclusion  is  that  the  appraisal 
and  assessment  of  property  is  primarily  an  administrative  function, 
rather  than  legislative  or  judicial.  The  practical  reasons  why  this  pro¬ 
posed  organization  should  be  far  superior  to  the  existing  organization, 
in  counties  other  than  Cook  and  St.  Clair,  are  that : 

(a)  It  meets  the  urgent  need  for  reducing  the  number  of  assess¬ 
ment  districts,  having  independent  elective  assessment  officers. 

(b)  It  will  remove,  to  a  large  extent,  the  practical  cause  of  ex¬ 
treme  competitive  under-assessment  between  the  various  townships  in 
each  county. 
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(c)  It  is  based  upon  the  urgent  need  for  substituting  a  centralized 
responsible  assessment  organization  in  place  of  a  considerable  number 
of  independent  part  time  officials. 

These  officials  are  now  assessing  property  upon  an  amateur  part 
time  basis,  with  uncertain  tenure,  low  pay,  and  without  the  means  or  the 
practical  incentive  to  attempt  to  do  anything  other  than  copy  and  carry 
over  the  work  of  predecessors  in  office  during  the  former  assessment 
period. 

The  practical  reasons  why  this  type  of  organization  is  desirable 
for  Cook  and  St.  Clair  Counties  are  based  upon  the  inherent  weakness 
of  an  elective  board  for  any  administrative  task,  requiring  centralized 
and  unified  direction  and  control.  The  constitution  and  the  legislature 
settles  all  questions  of  general  taxation  policy  in  assessment  matters, 
and  the  assessment  function  is  exclusively  a  matter  of  administering 
the  law  as  it  exists.  An  elective  board  is  practical  and  desirable  only 
for  presenting  different  viewpoints  and  representing  various  groups  in 
determining  policies  to  be  established  by  legislation. 

Any  group  of  individuals  elected  for  an  administrative  task  will 
usually  attempt  to  substitute  its  judgment  as  to  policy  in  the  place 
of  the  judgment  of  the  Legislature.  When  such  a  group  does  not  have 
the  formal  power  to  pass  laws  it  will  do  so  informally.  It  will  do  this 
by  disregarding  and  nullifying  such  laws  as  may  conflict  with  the  politi¬ 
cal  interests  of  its  members  or  the  economic  interests  of  the  districts, 
groups  or  individuals  which  they  represent  politically.  The  assess¬ 
ment  of  property  in  any  county  requires  no  legislation,  either  formal 
or  informal,  to  be  made  by  assessment  officers. 

Any  elective  assessment  board  reaches  the  practical  limit  of  its 
capacity  when  it  passes  judgment  upon  such  facts  as  are  placed  before 
it.  Such  a  board  is  politically  unable  to  establish  or  direct  an  admin¬ 
istrative  organization  or  staff  with  the  necessary  coherence,  ability 
and  judgment  to  gather,  classify  and  interpret  information.  The  rea¬ 
sons  why  an  elective  assessment  board  is  unable  to  function  through  a 
well  organized  staff  are  not  particularly  involved.  In  large  urban 
districts  such  as  Cook  County,  it  is  only  in  exceptional  instances  that 
any  individual  can  be  elected  to  any  office  without  the  sponsorship 
of  a  political  party  or  faction.  Ordinarily,  no  candidate  can  secure 
party  sponsorship  unless  he  has  political  roots  in  some  section  of  the 
county.  Having  these  political  roots  is  a  matter  of  controlling  or  seem¬ 
ing  to  control  votes. 

When  a  candidate  is  elected  assessor,  he  knows  that  his  selection 
is  due  primarily  to  his  active  political  work  in  his  home  district.  He 
quickly  and  correctly  concludes  that  re-election  to  the  same  office, 
or  election  to  some  other  office,  will  depend  upon  his  effectiveness  in 
keeping  down  the  assessments  of  his  home  district  and  particularly  the 
assessments  of  those  individuals  in  his  district  who  have  political  in¬ 
fluence.  The  various  members  of  such  an  elective  assessment  board,  for 
political  reasons,  must  and  do  compete  with  each  other  in  the  under¬ 
assessment  of  property  in  their  districts  and  in  the  use  of  assessing 
machinery  as  an  instrument  of  patronage. 
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These  are  the  practical  reasons  why  an  elective  assessment  board 
will  not  establish  and  function  through  an  administrative  organization 
capable  of  making  a  uniform,  systematic  appraisal  of  property  as 
the  basis  of  assessments.  These  are  the  practical  reasons  why  such 
centers  as  New  York  City,  Washington,  Newark,  Rochester.  Cleve¬ 
land,  Cincinnati,  Detroit,  St.  Louis,  Los  Angeles,  San  Francisco  and 
practically  all  other  cities  of  any  considerable  size,  do  not  have  elective 
assessment  boards  at  the  present  time. 

Elective  assessment  boards  have  been  established  on  the  theory 
that  the  appraisal  and  assessment  of  property  is  primarily  a  judicial 
function,  requiring  a  composite  judgment  obtained  from  several  in¬ 
dividual  viewpoints. 

It  is  undoubtedly  true  that  the  uniform  appraisal  of  property  re¬ 
quires  sound  judgment.  It  is  equally  true  that  it  requires  judgment 
to  operate  a  railroad,  manage  a  bank,  command  an  army,  or  administer 
the  United  States  Government.  No  one  would  seriously  contend  that 
this  necessary  judgment  should  be  obtained  by  having  five  presidents 
for  a  railroad,  or  bank,  five  commanding  generals  for  an  army,  or  five 
presidents  for  the  Lhiited  States.  Experience  in  industry  and  govern¬ 
ment  has  shown  that  one  chief  executive  officer  can  secure  the  benefit 
of  the  judgment  of  others  without  dividing  authority  and  responsibility 
with  them. 

The  need  for  undivided  authority  and  responsibility  in  assessment 
administration,  as  in  any  large  administrative  task,  whether  public 
or  private,  is  of  such  primary  importance  that  it  should  not  be  sacri¬ 
ficed  for  reasons  of  lesser  importance. 

COUNTY  ASSESSMENT  REVIEWING  ORGANIZATION 

With  authority  and  responsibility  for  assessment  administration 
in  each  county,  centralized  in  one  elective  County  Assessor,  the  ten¬ 
dency  toward  political  and  intentional  discrimination  in  favor  of  or 
against  districts,  groups  and  individuals  will  be  minimized.  There  will 
always  be  some  actual  or  apparent  discrimination  against  individuals, 
groups  and  districts,  with  or  without  intent,  in  a  large  county  with  any 
kind  of  an  assessment  organization.  It  will  be  desirable,  in  any  case, 
to  maintain  an  official  reviewing  board  or  group,  with  the  power  to 
protect  the  constitutional  rights  of  individual  property  owners. 

There  should  be  a  Reviewing  Board  in  each  County.  It  should 
act  only  in  a  semi- judicial  capacity  and  not  as  a  duplicate  assessing 
agency.  Such  a  board  should  be  confined  to  action  upon  complaints  of 
over-assessment  or  under-assessment  of  particular  properties  and  to  the 
authority  to  order  or  authorize  a  re-assessment,  in  whole  or  in  part, 
by  the  assessor. 

The  Committee  believes  that  in  counties  of  less  than  500,000  popu¬ 
lation,  the  desired  variety  of  viewpoint  and  individual  judgment  can  be 
supplied-  to  assessment  problems  by  a  board  of  review  of  three  mem¬ 
bers.  In  order  to  insure  the  necessary  co-ordination  between  the  asses¬ 
sor  and  the  Board  of  Review,  the  assessor  should  be  a  member  and 
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the  secretary  of  the  Board  of  Review.  The  other  two  members  should 
be  independent  of  each  other  and  of  the  assessor. 

It  is  recommended  that,  in  counties  of  less  than  500,000  popu¬ 
lation,  the  President  of  the  Board  of  County  Commissioners  or  of 
the  Board  of  County  Supervisors  and  the  County  Treasurer,  together 
with  the  elected  County  Assessor,  constitutes  the  Board  of  Review. 
Existing  offices  of  Boards  of  Review  in  counties  of  less  than  500,000 
population,  should  be  abolished  as  of  the  end  of  1930,  and  Boards  of 
Review  with  the  membership  indicated,  should  be  substituted  therefore 
at  that  time. 

In  view  of  the  fact  that  the  value  of  the  property,  in  the  one  county 
with  a  population  in  excess  of  500,000,  is  a  substantial  portion  of  the 
entire  value  of  property  within  the  state,  the  Committee  considers  it 
desirable  to  constitute  the  Board  of  Review  for  Cook  County  somewhat 
differently  than  for  other  counties.  It  is  believed  that  membership  upon 
the  Board  of  Review  in  Cook  County,  even  with  improved  as¬ 
sessment  administration,  will  involve  a  greater  amount  of  attention 
than  only  ex-officio  officials  can  give  to  it.  It  is  recommended 
that  in  counties  with  500,000  or  more  population,  the  county  assessor 
to  be  elected  in  1930  and  also  a  member  of  the  Board  of  County  Com¬ 
missioners  be  added  to  The  Board  of  Review  as  now  constituted. 
The  County  Assessor  should  be  a  member  and  secretary  in  order  to 
bring  about  a  closer  co-ordination  between  assessment  and  review.  A 
member  of  the  Board  of  County  Commissioners  should  be  an  ex  officio 
member  of  the  Board  of  Review  as  an  official  representing  the  interest 
and  point  of  view  of  the  tax  spending  side  of  government.  It  is 
recommended  that  on  or  between  April  1st  of  each  year,  the  Board 
of  County  Commissioners  designate  a  member  to  serve  upon  the  Board 
of  Review  for  the  period  from  April  1st  of  one  year  until  April  1st 
of  the  following  year.  Any  additional  compensation  to  such  Com¬ 
missioner  for  the  duties  involved  in  such  ex  officio  membership  upon 
the  Board  of  Review  should  be  fixed  by  the  County  Board. 

It  might  be  suggested  that  this  kind  of  organization  will  place 
the  elective  county  assessor  in  a  position  of  dominance  in  assessment 
matters.  This  position  of  dominance,  surrounded  with  proper  and  ade¬ 
quate  safeguards,  is  what  is  needed  and  intended.  There  are  plenty  of 
elements  in  each  county,  and  particularly  in  Cook  County,  working  to 
break  down  assessments.  It  is  unnecessary  and  undesirable  to  main¬ 
tain  a  disconnected  Board  of  Review,  which  in  practice  shuts  the  assess¬ 
ing  officials  out  in  the  final  determination  of  assessments.  By  centraliz¬ 
ing  authority  and  responsibility,  this  plan  of  assessment  organization 
will  tend  to  establish  and  sustain  uniform  assessment  of  property. 

It  will  establish  a  semi- judicial  body  which  can  protect  individuals 
against  over-assessment,  but  which  will  find  a  definite  difficulty  in 
the  way  of  usurping  the  functions  of  assessment.  This  plan  of  organi¬ 
zation  is  sound  in  theory.  It  incorporates  definite  principles  ofL  organi¬ 
zation  which  are  based  upon  extensive  experience  in  government  and 
business.  What  is  substantially  this  plan  works  satisfactorily  in  both 
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urban  and  rural  counties  in  Ohio,  which  is  with  Illinois,  one  of  the 
largest  of  the  few  remaining  large  uniform  ruled  states. 

Local  government  has  become  so  extensive  and  complex  that 
the  average  voter  has  neither  the  time  nor  the  facilities  for  tracing  the 
responsibility  for  poor  administration  to  the  individuals  of  a  large 
group  of  elective  officials.  No  one  realizes  this  quite  as  clearly  as  the 
officials  themselves  and  their  professional  political  sponsors.  Where 
responsibility  cannot  easily  be  clearly  and  correctly  placed  upon  individ¬ 
uals,  the  administration  of  assessments,  or  of  any  other  governmental 
function,  will  tend  to  be  of  a  very  low  order.  The  only  chance  for 
good  administration  of  anything,  public  or  private,  comes  with  concen¬ 
tration  of  responsibility  in  an  individual.  This  requires  at  the  same 
time  a  concentration  of  authority. 

SUPERVISION  OF  COUNTY  ASSESSMENT  BY  THE  STATE 

TAX  COMMISSION 

So  long  as  a  portion  of  the  expenditures  of  the  government  of  the 
State  of  Illinois  is  financed  by  a  direct  tax  levy  upon  all  of  the  taxable 
property  within  each  county,  the  property  owners  of  each  county  will 
have  a  direct  financial  interest  in  the  assessment  conditions  in  every 
county  of  the  state.  The  property  owners  in  Cook  County  have  a 
direct  financial  interest  in  assessment  conditions  in  each  downstate 
county.  The  property  owners  in  each  downstate  county  have  a  direct 
financial  interest  in  assessment  conditions  in  Cook  County.  Statewide 
stabilization  of  assessment  conditions,  and  equalization  of  assessments 
as  between  assessment  districts  is  an  urgent  and  continuous  need  in 
Illinois. 

Without  a  real  effort  at  statewide  stabilization,  any  efforts  at  equali¬ 
zation  are  beset  with  many  difficulties.  When  there  is  practically  free 
and  unhindered  competition  in  relative  under-assessment,  between  all  of 
the  far  too  numerous  assessment  districts  within  the  state,  the  property 
in  some  districts  will  pay  more  than  its  share  of  the  state  taxes  and 
the  property  in  other  districts  will  pay  less.  With  this  condition  the 
property  in  some  townships  will  pay  more  than  a  fair  and  legal  share 
of  county  taxes.  So  long  as  the  assessor  of  each  assessment  district 
is  practically  free  to  make  the  level  of  assessments  in  the  district  any 
percentage  of  fair  cash  value  which  he  chooses,  there  will  be  no  uniform¬ 
ity  of  assessments  and  no  stabilization  of  assessment  conditions.  While 
this  condition  continues,  there  will  always  be  tremendous  need  for  equal¬ 
ization  within  and  between  counties.  The  owners  of  every  kind  of 
property,  throughout  the  state,  have  a  direct  financial  interest  in  assess¬ 
ment  equalization  and  in  the  stabilization  which  can  obviate  much  of 
the  need  for  equalization. 

It  seems  obvious  that  this  practical  difficulty  of  competitive  under¬ 
assessment  between  counties  can  be  dealt  with  only  by  a  state  agency. 
This  is  a  continuous  problem  in  most  states.  The  prevailing  tendency 
is  for  the  states  to  give  to  state  tax  commissions  the  necessary  power  to 
deal  effectively  with  the  practice  of  competitive  under-assessment. 
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There  is  some  general  language  in  the  statutes  of  Illinois  which 
seems  to  give  the  Tax  Commission  much  more  power  than  is  actually 
given.  The  Commission  is  given  some  definite  powers  in  the  equaliza¬ 
tion  of  assessments  as  between  counties.  This  power  is  limited  in  a 
number  of  ways.  The  Commission  can  deal  only  with  classes  of  prop¬ 
erty  within  each  county,  and  for  this  purpose,  property  assessed  locally 
is  divided  into  personal  property,  lands  and  town  and  city  lots.  The 
power  of  equalization  is  further  limited  by  reason  of  the  fact  that  the 
aggregate  assessed  valuation  in  the  State  shall  not  be  reduced.  When 
there  is  no  uniformity  of  assessments  within  classes  of  property,  the 
exercise  of  the  power  of  equalization  works  a  hardship  upon  the  over¬ 
assessed  within  the  class  increased,  and  meets  with  strenuous  opposi¬ 
tion  in  any  case.  Equalization  between  classes  of  property,  when  as¬ 
sessments  are  not  uniform  within  classes,  tends  to  substitute  one  kind  of 
discrimination  for  another. 

Equalization  within  classes  of  property  can  be  accomplished  as  a 
practical  matter,  only  by  re-assessment.  The  Tax  Commission  is  given 
the  power  to  order  the  local  assessment  officials  to  make  a  re-assessment. 
An  order  to  the  county  assessment  official  to  make  a  re-assessment,  not 
accompanied  with  definite  instructions,  is  apt  to  have  but  little  effect 
under  the  present  law.  Whether  or  not  a  re-assessment  order,  accom¬ 
panied  with  definite  instructions,  has  an  appreciable  effect  remains  to 
be  seen  from  the  results  of  the  re-assessment  order  in  Cook  County 
for  1928.  So  far  as  supervision  of  local  assessments  is  concerned,  the 
actual  power  of  the  Tax  Commission  is  decidedly  limited. 

The  need  for  some  effective  state  supervision  of  county  assess¬ 
ments  and  the  reasons  for  this  need  are  evident.  Such  supervision  can 
be  effective  only  when  the  Tax  Commission  is  given  the  power  and 
authority  necessary  to  make  it  effective.  The  State  Tax  Commission 
will  not  function  effectively  in  stabilizing  or  equalizing  local  assessments 
in  the  State  of  Illinois  until  given  the  following  powers : 

(a)  The  power  to  prescribe  general  rules  and  regulations  and 
issue  instructions,  not  inconsistent  with  law,  for  the  guidance  of  local 
assessment  officers  in  the  assessment  of  property  for  taxation. 

(b)  The  power  to  enforce  substantial  and  prompt  compliance  with 
such  rules,  regulations  and  instructions. 

(c)  The  power  to  order  local  assessment  officials  to  make  reas¬ 
sessments  according  to  rules  and  instructions,  not  inconsistent  with  law, 
and  to  make  the  expense  involved  in  such  re-assessments  a  charge 
upon  the  county  re-assessed. 

(d)  The  power  and  authority,  under  certain  definitely  stated  con¬ 
ditions,  to  make  a  re-assessment  in  certain  classes  of  counties  at  the 
expense  of  the  re-assessed  county. 

(e)  The  (power  to  equalize  assessments  within  and  between 
classes  of  property,  either  within  or  between  counties. 

(f)  The  power  to  increase  or  decrease  the  assessment  upon  any 
individual  property,  in  certain  classes  of  counties,  after  a  hearing  upon 
an  appeal  from  the  County  Board  of  Review. 
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In  the  following  paragraphs  there  is  presented  a  brief  discussion 
and  explanation  of  what  is  intended  and  recommended  in  connection 
with  each  of  these  powers. 

(a)  The  power  to  prescribe  general  rules  and  regulations  and 
issue  instructions,  not  inconsistent  with  law,  for  the  guidance  of  local 
assessment  officers  in  the  assessment  of  property  for  taxation,  is  a 
power  which  is  now  granted  the  State  Tax  Commission  under  existing 
laws. 

(b)  The  power  to  enforce  substantial  and  prompt  compliance 
with  such  rules,  regulations  and  instructions,  not  inconsistent  with 
law,  is  not  given  the  State  Tax  Commission  under  existing  laws. 

If  the  power  to  prescribe  general  rules,  and  regulations  for  the  guid¬ 
ance  of  local  assessment  officers  in  the  assessment  of  property  is  to 
have  the  best  practical  effect,  the  Tax  Commission  must  be  given  the 
power  to  enforce  substantial  and  prompt  compliance  by  the  local  assess¬ 
ment  officials.  The  whole  structure  of  local  government  is  based  upon 
the  necessity  of  completing  an  assessment  and  collecting  taxes  thereon, 
once  every  twelve  months.  Dilatory  tactics,  on  the  part  of  local  assess¬ 
ment  officers,  in  obeying  orders  of  the  Tax  Commission  should  be  dis¬ 
couraged.  If  such  rules  and  instructions  are  not  inconsistent  with  law, 
the  Commission  should  have  the  necessary  power  to  enforce  prompt 
compliance.  This  necessary  power  might  be  granted  in  a  number  of 
ways.  It  is  recommended  that  the  legislature  define  the  failure  of  local 
assessment  officials  to  comply  substantially  and  promptly  with  such 
general  rules,  regulations  and  instructions,  not  inconsistent  with  law, 
as  “malfeasance  in  office.”  Upon  the  filing  of  charges  with  the  Governor 
by  the  State  Tax  Commission  of  such  malfeasance,  the  Governor  should 
be  given  the  specific  authority  to  remove  from  office  any  elective  assess¬ 
ment  official  found  guilty  of  such  charges.  Upon  the  filing  of  such 
charges  this  procedure  would  involve  a  hearing  to  determine  whether 
or  not  the  local  assessment  officer  has  failed  to  comply  substantially 
with  the  rules,  regulations  and  instructions  within  a  reasonable  time. 

The  mere  existence  of  such  regulated  and  safeguarded  power  of 
removal  in  the  Governor  would  obviate  the  necessity  of  any  fre¬ 
quent  exercise  of  such  power.  The  existence  of  such  removal  power 
would  at  the  same  time  have  the  desired  effect  upon  local  assessment 
officials. 

(c)  The  power  to  order  local  assessment  officials  to  make  re¬ 
assessments  according  to  rules  and  instructions,  not  inconsistent  with 
law,  and  to  make  the  expense  involved  in  such  re-assessment  a  charge 
upon  the  county  assessed. 

The  power  to  order  local  assessment  officials  to  make  re-assess¬ 
ments  according  to  rules  and  instructions,  not  inconsistent  with  law,  is 
now  granted  the  State  Tax  Commission  by  law.  The  State  Tax  Com¬ 
mission  should  have  the  specific  power  to  order  a  county  assessor  to 
make  a  re-assessment  to  be  effective  as  the  basis  of  the  taxes  to  be 
collected  during  the  following  year.  In  order  to  establish  certainty 
and  avoid  confusion,  the  law  should  provide  that  any  such  order 
by  the  Tax  Commission  shall  be  made  on  or  before  April  first  to  be 
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effective  for  the  current  year.  It  would  be  well  to  provide  by  law  that 
the  State  Tax  Commission  shall  give  some  statutory  notice  of  a  public 
hearing,  and  shall  hold  a  public  hearing,  in  the  county  affected,  upon 
the  desirability  or  necessity  of  a  re-assessment  order  prior  to  the  issu¬ 
ance  of  such  an  order. 

The  language  of  the  State  Tax  Commission  law  now  provides  that 
the  expense  involved  in  a  re-assessment  shall  be  subjected  to  the  ap¬ 
proval  of  the  State  Tax  Commission.  It  is  believed  that  the  power  and 
responsibility  of  the  Commission  in  this  matter  should  be  more  certain 
and  definite.  In  the  opinion  of  the  Committee,  the  law  should  pro¬ 
vide  that  the  expense  involved  in  a  re-assessment  shall  be  subject  to  the 
supervision  and  certification  by  the  State  Tax  Commission  and  that  this 
■certification  shall  be  final  in  determining  the  liability  of  the  re-assessed 
county  for  such  expense.  The  expense  involved,  in  a  re-assessment  or¬ 
dered  by  the  State  Tax  Commission,  should  be  made  a  liability  of  the 
■county  re-assessed,  regardless  of  whether  there  is  an  appropriation  made 
by  the  County  Board  for  this  purpose  or  not. 

(d)  The  power  and  authority,  under  certain  definitely  stated 
conditions,  to  make  re-assessments  in  certain  classes  of  counties,  at  the 
expense  of  the  re-assessed  county. 

It  would  not  be  desirable  to  have  the  State  Tax  Commission  estab¬ 
lish  and  maintain  a  large  administrative  organization  prepared  and 
equipped  to  make  a  re-assessment  in  such  a  large  county  as  Cook.  The 
maintenance  of  such  a  large  organization  would  necessarily  involve 
considerable  needless  duplication  of  personnel  and  expense.  It  will 
be  desirable,  however,  to  have  the  State  Tax  Commission  prepared  and 
equipped  to  make  or  assist  in  making  re-assessments  in  the  smaller 
counties  in  the  state,  where  the  local  assessing  authorities  are  unwilling 
or  unable  to  make  a  proper  and  legal  assessment  or  re-assessment.  It 
is  recommended  that  the  State  Tax  Commission  be  given  the  power 
and  authority  to  make  or  to  assist  in  making  re-assessments,  in  counties 
with  a  population  of  less  than  500,000,  at  the  expense  of  the  re-assessed 
county. 

(e)  The  power  to  equalize  assessments  within  and  between  classes 
of  property,  either  within  or  between  counties. 

These  powers  are  now  given  to  the  State  Tax  Commission  by 
statute  and  should  be  continued. 

(f)  The  power  to  increase  or  decrease  the  assessments  upon  any 
individual  property,  in  certain  classes  of  counties,  after  a  hearing  upon 
an  appeal  from  the  County  Board  of  Review. 

One  of  the  fundamental  causes  of  widespread  dissatisfaction  with 
■existing  assessment  conditions  in  the  State  of  Illinois  is  the  arbitrary 
exercise  of  the  tremendous  power  given  to  County  Boards  of  Review. 
The  power  is  tremendous  because  the  state  law  does  not  provide  for  any 
appeal,  either  to  the  State  Tax  Commission  or  to  the  courts,  from 
the  action  of  County  Boards  of  Review.  A  complaining  property  owner, 
in  the  absence  of  a  statutory  right  of  appeal,  can  appeal  to  the  courts 
only  upon  the  ground  that  an  assessment  is  so  excessive  that  it  could 
have  been  established  only  by  fraud. 
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In  all  counties,  containing  large  amounts  of  rural,  village  and  small 
'city  property,  it  is  desirable  to  provide  for  a  method  of  appeal  from 
decisions  of  County  Boards  of  Review,  which  generally  speak'ing  is 
less  formal  and  less  expensive  than  an  appeal  to  the  courts.  For  these 
reasons  it  is  recommended  that  the  Legislature  provide  by  statute  that 
property  owners,  in  counties  of  less  than  500,000  population,  may 
appeal  to  the  State  Tax  Commission  from  the  actions  of  the  County 
Boards  of  Review  in  determining  individual  assessments.  The  Com¬ 
mittee  recommends  that  property  owners,  in  counties  having  a  popula¬ 
tion  in  excess  of  500,000  be  given  the  right  by  statute  to  appeal  direct 
from  the  action  by  the  County  Board  of  Review  to  the  courts  upon 
the  record  kept  by  and  the  evidence  presented  to  the  County  Board 
of  Review. 

Granting  adequate  powers  to  a  State  Tax  Commission  to  super¬ 
vise  county  assessments  is  not  in  conflict  with  any  clear  conception  of 
municipal  home  rule.  Extensive  powers  in  assessment  matters  are 
given  tax  commissions  in  some  states  where  municipal  home  rule  for 
cities  is  an  accomplished  fact  and  not  merely  a  political  slogan.  No 
advocate  of  municipal  home  rule  can  deny  the  right  of  the  state  to 
supervise  the  assessment  of  property  in  counties,  or  contend  that  local 
assessment  officials  are  not  bound  by  state  law  in  the  assessment  of 
property. 

Under  the  plan  of  organization  recommended,  the  county  assessor 
will  have  the  definite  undivided  responsibility  for  any  discrimination 
within  the  county.  At  election  time,  he  cannot  evade  this  responsibility 
by  hiding  behind  two  boards  or  a  host  of  independent  township  asses¬ 
sors.  The  Governor,  who  appoints  the  State  Tax  Commission,  will 
have  the  definite  responsibility  for  assessment  discrimination  between 
•counties.  At  election  time  he  cannot  evade  this  responsibility  by  claim¬ 
ing  the  lack  of  authority  to  deal  with  competitive  under-assessment. 
Responsibility  in  assessments,  taxation,  municipal,  countv  and  state 
finance  will  not  be  faced  by  public  officials  until  it  is  definitely  cen-  • 
tralized  and  cannot  be  evaded  easily. 

SUGGESTED  CHANGES  IN  THE  ASSESSMENT  LAWS 

The  present  assessment  or  revenue  laws  should  be  revised  in  a 
number  of  respects  to  make  their  provisions  and  requirements  correspond 
to  present  day  economic  and  property  conditions.  Revenue  laws  should 
not  attempt  to  prescribe  methods  of  administering  all  matters  of  a  rou¬ 
tine  and  detailed  nature.  They  should,  however,  be  definite,  adequate 
and  up  to  date  in  provisions  governing  certain  matters  of  major  impor¬ 
tance.  In  the  following  paragraphs  some  recommendations  for  the  revi¬ 
sion  of  important  features  of  the  revenue  laws  an*  set  forth. 

1.  Preparation  and  Use  of  Adequate  Tax  Maps 

The  practical  value  of  complete  and  accurate  tax  maps  in  the 
assessment  of  real  estate  for  taxation  is  attested  to  by  assessing  officials 
throughout  the  county.  The  laws  of  most  states  specifically  authorize 
the  use  of  adequate  tax  maps  and  the  laws  of  some  states  specifically 
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require  the  preparation  and  use  of  complete  and  accurate  tax  maps. 
It  is  recommended  that  the  Legislature  should  enact  a  provision  requir¬ 
ing  the  Board  of  County  Commissioners  or  Supervisors  of  each  county 
to  cause  a  complete  and  accurate  set  of  tax  maps  for  each  county  to  be 
prepared  before  December  31,  1930.  The  Committee  believes  that  the 
Legislature  should  prescribe  certain  minimum  requirements  of  such 
maps  and  that  the  Tax  Commission  should  be  given  the  authority  to- 
prescribe  the  size,  form  and  certain  other  matters  in  connection  with 
such  maps  with  a  view  to  securing  general  similarity  in  the  type  of  maps- 
for  all  counties  of  the  state.  It  is  recommended  that  the  Board  of 
County  Commissioners  in  each  county  be  required  to  cause  to  be  pre¬ 
pared  a  set  of  maps  showing  all  lands  and  town  and  city  lots  as  sub¬ 
divided  to  date.  It  is  recommended  that  these  maps  be  required  to 
show  the  subdivision  of  all  land  into  town  and  city  lots  and  to  show 
also  each  separately  assessed  parcel  of  land.  It  should  be  required  that 
all  blocks  of  town  and  city  lots  in  each  section  be  serially  numbered  and' 
that  each  separately  assessed  parcel  of  land  in  each  block  should  be 
serially  numbered.  Sections,  towns  and  ranges  should  be  numbered  in 
these  maps  according  to  the  government  survey. 

2.  Records  of  Assessment  Indentification  of  Real  Estate 

One  of  the  main  difficulties,  in  the  matter  of  consistent  and  intelli¬ 
gent  assessment  records,  arises  by  reason  of  a  division  of  responsibility 
for  assessment  records  between  the  County  Clerk  and  the  assessing 
officials  in  each  county.  The  centralization  of  assessment  responsibility, 
by  the  establishment  of  an  elective  office  of  County  Assessor,  in  each, 
county  should  be  accompanied  by  the  centralization  of  authority  and 
responsibility  for  the  preparation  of  the  real  estate  assessment  roll  or 
list  under  the  same  officer. 

The  identification  of  land  for  the  purpose  of  assessment  and  taxa¬ 
tion  should  not  be  confused  with  identification  for  the  purpose  of  con¬ 
veyance.  Assessment  identification  of  real  estate  must  be  made  as  the 
Legislature  directs.  Assessment  identification  has  no  more  effect  upon: 
ownership  and  title  than  does  the  post  office  identification  of  property,, 
designed  to  locate  persons  with  reference  to  particular  pieces  of  real 
estate.  Intelligent  assessment  identification  should  combine  the  essen¬ 
tial  element  of  certainty,  contained  in  the  customary  identification  for 
conveying  title,  with  the  essential  element  of  intelligibility,  contained' 
in  the  postal  system  of  property  identification. 

There  is  a  decided  tendency  in  many  of  the  states  to  abolish  the 
cumbersome  identification  of  property  for  assessment  purposes  by  the 
conveyance  description  and  to  substitute  therefor  a  concise  and  intelli¬ 
gible  form  known  as  the  assessor’s  description. 

With  the  preparation  of  the  tax  maps,  recommended  in  the  pre¬ 
ceding  paragraphs,  and  with  some  changes  in  the  law,  the  identifica¬ 
tion  of  town  and  city  lots,  in  an  assessment  list  or  roll,  can  be  greatly 
simplified  without  reducing  the  certainty  of  identification.  The  basis- 
of  such  simplification  should  be  the  use  of  official  detail  tax  maps,  kept 
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strictly  up  to  date,  and  an  assessment  roll  corresponding  to  the  official 
tax  map  in  detail. 

For  purposes  of  assessment  identification  of  town  and  city  lots, 
it  is  recommended  that  the  assessor  should  number  serially  all  blocks  in 
each  section.  The  separately  assessed  parcels  of  land  in  each  block 
should  then  be  serially  numbered.  The  exact  dimensions  of  each  sep¬ 
arately  assessed  parcel,  together  with  the  block  and  parcel  numbers, 
should  be  shown  on  the  tax  map.  The  actual  tax  roll  or  list  could  then 
be  prepared  by  showing  the  section,  town,  range,  block  and  parcel 
numbers,  without  making  a  long  and  cumbersome  record  of  the  rela¬ 
tions  of  each  separately  assessed  parcel  to  the  original  lot  division  of 
the  block.  The  width  and  depth  dimensions  of  all  rectangular  parcels, 
the  street  on  which  the  parcel  fronts  and  the  street  number  of  the  im¬ 
provement  on  the  parcel  of  land  should  be  added  to  the  description  by 
numbers.  Neither  section,  town,  range  or  block  numbers  nor  street 
name  would  need  to  be  repeated  for  each  parcel  within  any  block  of 
street  frontage.  Such  an  assessment  identification,  for  each  separately 
assessed  parcel  of  land,  would  result  in  an  intelligible  assessment  roll 
with  more  certainty  and  with  one-fifth  of  the  length  of  the  present 
assessment  list  for  Cook  County.  Such  a  system  of  property  identifica¬ 
tion  is  being  worked  out  in  the  re-assessment  in  Cook  County.  It  has 
been  in  use  in  New  York  City  and  many  parts  of  the  country  for 
a  number  of  years. 

The  law  should  specifically  authorize  the  preparation  of  the  neces¬ 
sary  copies  of  the  assessment  roll  by  typewriting  or  other  duplicating 
process.  This  is  a  common  practice  in  many  of  the  larger  cities  of  the 
country  at  the  present  time.  Objection  will  be  raised  on  the  ground 
that  typewritten  rolls  and  duplicates  involve  loose  leaf  books  and,  there¬ 
fore,  invite  tampering  with  the  records.  The  ancient  delusion  that  heav¬ 
ily  bound  books  and  longhand  entries  constitute  a  protection  against 
tampering  with  records  persists  only  in  the  most  backward  and  political 
public  offices.  This  delusion  no  longer  exists  in  private  business  where 
there  is  no  political  pressure  for  jobs.  The  experience  of  business  and 
government  indicates  that  one  honest,  intelligent  auditor,  using  an  adding 
machine,  constitutes  more  real  protection  against  the  alteration  and 
larceny  of  records  than  any  amount  of  heavy  book  binding. 

3.  Real  Estate  Assessment  Publicity 

The  existing  statute,  requiring  the  periodic  publication  of  real  es¬ 
tate  assessments,  should  be  revised  in  a  number  of  particulars.  With 
existing  real  estate  assessment  conditions  it  is  desirable  that  assessments 
be  published  in  detail  periodically.  It  is  desirable  to  make  the  law  more 
practical  and  definite  in  its  requirements  governing  the  publication 
of  real  estate  assessments.  In  the  preceding  paragraphs,  it  has  been 
indicated  how  the  use  of  a  concise,  intelligible  assessment  list  or  roll 
can  be  brought  about.  Assuming  that  the  law  will  be  changed  to  require 
the  kind  of  an  assessment  list  or  roll  indicated,  it  is  believed  that  the 
law  should  then  require  that  the  actual  assessment  list  or  roll  be  pub¬ 
lished.  The  actual  real  estate  roll  should  be  published  after  each  gen- 
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eral  assessment  and  each  re-assessment  of  real  estate.  All  changes  in¬ 
land  or  building  assessments,  made  by  the  Board  of  Review  in  any 
county  in  the  initial  review  of  the  assessment  or  re-assessment,  should 
be  shown  in  separate  columns  in  the  assessment  roll  and  in  the  publica¬ 
tion.  All  changes  in  land  or  building  assessments  made  by  the  Board 
of  Review,  except  in  the  initial  review  of  the  assessment  or  re-assess¬ 
ment,  should  be  published  each  year. 

The  assessments  and  changes  in  assessments,  should  be  published 
in  booklet  form  by  fixed  districts,  each  district  consisting  of  no  less  than 
one,  nor  more  than  four  sections  of  land.  It  is  considered  preferable 
to  have  real  estate  assessments  published  in  booklet  form  by  sections  of 
land  rather  than  precincts.  Sections  are  fixed  districts,  while  the  boun¬ 
daries  of  election  precincts  are  subject  to  continual  change. 

The  law,  governing  the  publication  of  assessments,  should  specifi¬ 
cally  require  that  each  booklet  for  each  district  contain  a  street  and  block 
map  of  the  district.  These  district  street  outline  maps  should  show 
the  block  numbers  within  the  section  according  to  the  system  of  records 
outlined  in  the  preceding  paragraphs. 

The  law  should  specifically  require  that  the  county  assessor  pre¬ 
pare  and  publish  a  book  of  street  outline  or  land  value  maps.  These 
maps  should  show  the  front  foot  value  of  one  or  more  standard  units 
of  land  in  each  block  of  street  frontage  of  town  and  city  lots  in  each 
general  assessment  and  in  each  re-assessment.  Copies  of  this  book 
of  land  value  maps  should  be  furnished  to  any  person  upon  request 
for  a  reasonable  charge. 

4.  Provisions  Governing  Employment 

The  employment  by  county  assessors  of  clerks,  deputies,  appraisers 
and  other  necessary  employes  should  be  definitely  authorized  by  statute. 
There  should  be  no  attempt  made  in  the  statutes  to  prescribe  the  maxi¬ 
mum  compensation  to  be  received  by  the  employes  of  the  county  assess¬ 
ing  authority. 

Attempts  to  prescribe  maximum  compensation  by  statute,  as  is 
done  in  the  present  law,  usually  ties  the  hands  of  the  assessor  in  organ¬ 
izing  his  force  and  long  outlive  any  possible  useful  purpose.  The  sal¬ 
aries  to  be  paid  to  various  employes  of  county  assessors  should  be  left 
for  determination  by  Boards  of  County  Commissioners,  acting  upon 
the  recommendations  of  the  assessing  authority  in  any  particular  county. 
There  is  no  particular  objection  to  fixing  by  statute  the  maximum 
compensation  which  can  be  paid  to  the  elected  county  assessors  in 
various  classes  of  counties. 

Under  the  proposed  plan,  for  centralizing  assessment  responsibility 
under  a  county  assessor,  there  should  be  no  requirement  that  the  num¬ 
ber  of  any  class  of  employes  of  the  county  assessor  or  their  rates 
of  pay  should  be  subject  to  approval  by  the  Board  of  Review. 

5.  Frequency  of  Appraisal  and  Assessment 

The  prevailing  tendency  in  the  different  states  is  toward  annual 
appraisal  and  assessment  of  real  estate.  Twenty-six  provide  for  the 
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appraisal  and  assessment  of  real  estate  every  year.  Nine  states  provide 
for  assessment  every  two  years  and  eight  states  provide  for  assessment 
every  four  years. 

Conditions  within  the  larger  states  vary  greatly  from  county  to 
county.  Too  frequent  appraisal  and  assessment  can  be  a  waste  of  public 
funds.  Under  some  conditions  too  frequent  re-appraisal  results  in  the 
inability  of  the  assessor  to  recognize  inflation  or  deflation  of  value  and 
in  copying  the  existing  assessment  roll.  Too  infrequent  appraisals  cause 
such  drastic  changes  in  tax  bills  that  they  stir  up  and  invite  unusual  an¬ 
tagonism  and  political  activity. 

It  is  recommended  that,  in  the  State  of  Illinois,  four  years  be 
fixed  as  the  minimum  re-assessment  period.  In  other  words,  the  law 
should  require  that  all  real  estate  should  be  appraised  and  assessed  no 
less  frequently  than  every  fourth  year.  The  County  Board  of  Review 
should  be  given  the  authority  to  authorize  and  to  order  a  re-assessment 
of  any  or  all  sections  or  towns  in  the  county  during  any  year  within  the 
four-year  period.  This  arrangement  should  provide  that  such  an  order 
must  be  given  the  assesor  on  or  before  April  first  of  the  year  in  which 
such  re-assessment  is  to  be  made.  In  practice,  this  sort  of  an  arrange¬ 
ment  will  result  in  complete  or  partial  re-assessments  being  ordered  by 
the  Board  of  Review,  upon  the  recommendations  of  the  County  Asses¬ 
sor.  Only  under  exceptional  circumstances  and  with  substantial  rea¬ 
sons,  would  such  a  re-assessment  be  ordered  against  the  recommenda¬ 
tion  of  the  County  Assessor. 

As  suggested  elsewhere  in  this  chapter,  the  State  Tax  Commission 
should  likewise  be  given  the  specific  power  to  order  a  county  assessor 
to  make  a  re-assessment  of  real  estate  to  be  effective  as  the  basis  of  the 
tax  levy  to  be  collected  the  following  year.  In  order  to  establish  cer¬ 
tainty  and  avoid  confusion,  the  law  should  require  that  any  such  order 
by  the  Tax  Commission  be  made  on  or  before  April  first,  and  should 
follow  an  advertised  public  hearing  by  the  Commission  upon  the  ques¬ 
tion  as  to  whether  or  not  such  a  re-assessment  should  be  ordered. 

6.  The  Exemption  of  Real  Estate  From  Taxation 

It  is  quite  apparent  that  real  estate,  particularly  in  Cook  County, 
is  being  exempted  from  taxation  at  an  alarming  rate  and  in  a  rather  loose 
manner.  At  the  present  time  real  property  is  being  exempted  from 
taxation  by  the  Board  of  Assessors,  the  Board  of  Review,  the  County 
Clerk  and  by  the  Courts.  An  adequate  record  of  exemptions  and  the 
reasons  therefore  is  not  maintained. 

It  is  apparent  that  a  complete  recheck  of  all  exempt  property  in 
every  county  is  both  desirable  and  necessary.  It  is  recommended  that 
the  Legislature  should  provide  that  before  December  31st,  1930,  County 
Supervisors  of  Assessment  and  County  Boards  of  Assessors  should 
cause  to  be  made  a  complete  recheck  of  all  exempt  property  in  their 
respective  counties.  In  this  recheck  these  assessing  authorities  should 
be  required  to  prepare  a  complete  list  of  all  exempt  real  estate  showing 
the  location,  ownership,  use,  date  of  exemption  and  the  fair  cash  value 
of  each  parcel  of  land  and  each  improvement  exempted.  This  list. 
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when  prepared,  should  be  conveniently  open  to  public  inspection  at  all 
times.  It  should  be  kept  currently  up  to  date  by  the  proposed  county 
assessor  in  each  county.  This  recheck  of  all  exempt  real  estate  should 
be  made  under  the  direction  of  the  State  Tax  Commission. 

It  is  recommended  that  the  authority  to  exempt  property  from  taxa¬ 
tion  should  be  specifically  confined  to  a  single  department  of  the  gov¬ 
ernment  with  an  appeal  to  the  county  court.  When  the  county  assessors, 
suggested  in  this  report,  become  the  official  assessing  agency,  in  the  vari¬ 
ous  counties,  all  claims  for  exemption  of  real  estate  should  be  filed  with 
the  county  assessor.  In  the  meantime,  during  the  years  1929  and  1930, 
all  applications  for  exemptions  should  be  filed  with  the  County  Super¬ 
visors  of  Assessments  and  with  County  Boards  of  Assessors.  County 
Boards  of  Review,  County  Clerks  and  all  other  officials  should  be  specifi¬ 
cally  forbidden  to  entertain  or  approve  any  application  for  tax  exemp¬ 
tion.  Provisions  should  be  made  for  an  appeal  from  the  adverse  deci¬ 
sion  of  the  assessing  authority,  upon  an  application  for  exemption,  to 
the  county  court  in  each  county.  The  law  should  provide  that  the  eligi¬ 
bility  of  any  property  for  exemption,  by  reason  of  its  use  or  ownership, 
should  be  determined  according  to  the  status  of  the  property  upon  the 
first  day  of  April,  next,  preceding  the  application  for  exemption.  Any 
property,  subject  to  taxation  on  April  first  of  any  year,  should  not  be 
exempted  from  assessment  and  taxation  until  the  following  year. 

The  law  should  provide  specifically  that,  all  exempt  property  within 
each  district  or  area,  should  be  included  in  the  assessment  publication 
pamphlet  for  the  district.  The  use  and  value  of  the  property  should 
be  shown. 

The  law  should  provide  that  the  assessing  authority  shall,  at 
the  time  of  making  a  certified  endorsement  of  each  exemption,  charge  a 
fee  of  fifty  cents  for  each  lot,  tract  or  piece  of  land  which  is  separately 
exempted.  This  charge  should  be  made  in  payment  of  services  for 
changes  in  records. 

All  owners  of  tax  exempt  property  should  be  required  to  justify 
all  exemptions  in  1930  and  during  every  fourth  year  thereafter. 

7.  The  Assessment  of  Personal  Property  for  Taxation 

It  is  generally  admitted  that  the  assessment  and  taxation  of  intan¬ 
gible  personal  property,  according  to  the  uniform  rule  in  the  Illinois 
constitution,  is  an  economic  and  administrative  impossibility.  It  has 
become  the  prevailing  attitude  of  assessing  authorities,  that,  because  the 
uniform  rule  cannot  be  applied  literally  in  the  assessment  of  some 
personal  property,  little  or  no  effort  should  be  made  to  assess  and  tax 
any  kind  of  personal  property. 

It  seems  obvious  that  owners  of  large  amounts  of  personal  prop¬ 
erty,  tangible  and  intangible,  will  oppose  any  constitutional  change  in 
the  uniform  rule  so  long  as  the  present  administration  of  existing 
assessment  and  collection  laws,  results  in  the  exemption  of  a  large  por¬ 
tion  of  the  personal  property  within  the  state. 

It  is  the  opinion  of  the  Committee  that  the  administration  of  the 
personal  property  assessment  laws  does  not  even  approach  the  economic 
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limit  of  personal  property  taxation  under  the  uniform  rule.  The  failure 
of  assessment  administration,  particularly  in  Cook  County,  to  approach 
the  economic  limits  of  personal  property  taxation  is  readily  apparent. 
Far  better  results  in  the  assessment  and  taxation  of  personal  property 
are  secured  in  some  urban  counties  in  other  states  having  the  uniform 
rule.  For  example,  Cuyahoga  County,  in  which  the  City  of  Cleveland, 
Ohio,  is  located,  has  less  than  one-third  of  the  population  of  Cook 
County.  According  to  the  best  information  available,  it  has  less  than 
one- fourth  of  the  amount  of  personal  property  in  Cook  County.  Ap¬ 
proximately  three-fifths  as  much  revenue  is  collected  in  Cuyahoga 
County  from  the  taxation  of  personal  property  under  the  uniform  rule 
as  is  collected  in  Cook  County. 

The  provisions  of  the  Illinois  statutes,  as  constituted  at  present, 
apparently  do  not  contemplate  any  serious  effort  on  the  part  of  assessing 
and  collecting  officials  to  assess  and  tax  personal  property.  The  fact 
that  as  much  as  15  per  cent  of  the  total  general  property  tax  revenue 
in  Cook  County  is  derived  from  the  taxation  of  personal  property  under 
existing  laws  is  surprising. 

A  more  serious  effort  to  assess  and  tax  personal  property,  under 
the  existing  uniform  rule  in  the  State  of  Illinois,  is  not  only  desirable, 
but  imperative.  The  Committee  believes  that  the  recommendations 
herein  presented  will  make  possible  the  taxation  of  personal  property  in 
a  manner  more  nearly  approaching  sound  economic  limits. 

Existing  assessment  statutes  provide  that  the  assessing  authorities 
shall  call  at  the  office,  place  of  doing  business  or  residence  of  each  per¬ 
son  required  by  law  to  list  personal  property  and  shall  require  each 
of  such  persons  to  list  his  taxable  personal  property.  The  statutes 
provide  that  if  any  person  shall  refuse  to  make  the  schedules  required, 
or  to  subscribe  and  swear  to  the  same,  the  assessor  shall  list  the  property 
of  such  person  according  to  his  best  knowledge,  information  and  judg¬ 
ment,  at  its  fair  cash  value,  and  shall  add  to  the  valuation  of  such  list 
an  amount  equal  to  50  per  cent  of  such  valuation.  This  provision  is 
the  basis  for  the  so-called  “forced  returns,”  made  on  behalf  of  those 
persons  who  fail  or  refuse  to  file  voluntary  schedules. 

It  is  recommended  that  the  existing  laws,  governing  the  assessment 
of  personal  property,  be  revised  in  a  number  of  particulars.  The  as¬ 
sessing  authority  should  be  authorized  to  deliver  the  schedule  to  the' 
office,  place  of  business  or  residence  of  each  person  by  ordinary  mail. 
For  those  persons  failing  to  file  a  schedule  voluntarily,  the  assessors 
should  have  the  authority,  as  at  present,  to  list  the  property  of  such  per¬ 
sons  and  to  add  an  amount  equal  to  50  per  cent  of  such  valuation  as  a 
penalty.  Persons,  for  whom  “forced  returns”  are  made  by  the  assessing 
authorities,  should  be  notified  of  this  fact  and  of  the  amount  of.  the 
return,  by  registered  mail.  Within  a  period  of  twenty  days  from  the 
time  of  such  notice,  the  persons  so  notified  should  be  permitted  to  substi¬ 
tute  a  voluntary  return  under  oath,  for  the  “forced  return.”  In  the 
event  of  failure  to  substitute  a  voluntary  return  for  the  “forced  return” 
within  the  prescribed  time,  the  law  should  specifically  forbid  the  County 
Boards  of  Review,  or  the  courts  to  remit  or  abate  the  50  per  cent 
penalty  added  by  the  assessor  for  failure  to  file  a  voluntary  return. 
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The  personal  property  tax  listing  date  of  April  first  should  be  con¬ 
tinued.  Every  corporation  and  every  unincorporated  business  should 
be  required  by  law  to  furnish  the  assessing  authority,  along  with  the 
voluntary  tax  return,  a  balance  sheet  of  the  company  or  business  for 
the  preceding  December  31st,  verified  under  oath.  This  wall  serve 
as  a  practical  means  whereby  the  assessor  can  check  the  approximate 
correctness  of  the  return  filed. 

Real  estate  taxes,  if  not  paid  on  or  before  May  first,  are  subject 
to  an  interest  charge  of  one  per  cent  for  each  month,  or  fraction 
thereof,  during  which  they  remain  unpaid.  Personal  property  taxes  are 
payable  on  or  before  May  first,  of  each  year,  but  if  not  paid  on  or  before 
that  date,  no  penalty  or  interest  charge  attaches.  The  absence  of  such 
penalty  or  interest  charge  accounts  for  the  fact  that  on  July  15,  1928, 
eighty  per  cent  of  the  personal  property  tax  items  of  the  eight  Chicago 
townships,  payable  on  or  before  May  first,  had  not  been  paid.  In  fact 
it  is  surprising  that  more  than  an  insignificant  number  of  these  personal 
property  tax  items  are  ever  paid  before  legal  action  is  taken  to  collect 
them.  It  is  in  fact  absurd  to  provide  that  such  a  tax  shall  be  payable 
on  or  before  a  certain  date  and  not  to  provide  for  an  interest  charge  or 
penalty  in  the  event  of  non-payment.  The  interest  or  penalty  charge, 
to  which  unpaid  real  estate  taxes  are  subject,  should  be  applied  to  unpaid 
personal  property  taxes. 

From  the  standpoint  of  collectibility  the  taxes  levied  upon  personal 
property  assessments  are  very  similar  to  unsecured  debts.  It  is  a  matter 
of  common  knowledge  that  the  chances  of  collecting  an  unsecured  debt 
diminish  in  proportion  to  the  time  which  elapses  between  the  date  when 
the  debt  is  due  and  the  time  when  steps  are  taken  to  collect.  So  long 
as  no  prompt  adequate  steps  are  taken  to  collect  personal  property  taxes 
assessed,  there  will  be  a  tendency  for  assessing  officials  to  pad  the  assess¬ 
ment  list  with  a  lot  of  meaningless  and  uncollectible  personal  property 
assessments. 

There  should  be  some  reasonably  prompt  action  on  the  part  of  the 
responsible  officials  to  determine  the  collectibility  or  uncollectibility  of 
personal  tax  items.  Assessments  against  persons,  from  whom  taxes 
are  not  collectible,  should  not  be  repeatedly  placed  upon  the  personal 
assessment  roll.  Uncollectibility  of  items  can  be  determined  only  by  an 
effort  to  locate  and  collect  from  persons  assessed.  Many  items,  which 
may  be  collectible  when  due,  became  uncollectible  one,  two,  three 
or  more  years  later. 

The  Committee  recommends  that,  on  or  before  August  first  of 
each  year,  County  collection  officials  be  required  to  prepare,  and  submit 
to  the  County  Board,  duplicate  lists  of  the  unpaid  delinquent  personal 
tax  items  due  May  first  and  unpaid  on  June  fifteenth  of  each  year. 
County  Boards  should  be  authorized  to  designate  whether  actions  to  en¬ 
force  collection  of  delinquent  personal  taxes  shall  be  handled  by  an  at¬ 
torney  to  be  appointed  by  the  Board  or  by  the  State's  Attorney  of  the 
County. 

It  is  believed  that  the  enactment  of  the  provisions  recommended, 
together  with  the  proposed  centralization  of  assessment  authority  and 
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responsibility,  will  make  it  entirely  possible  to  secure  at  least  $50,000,000 
per  year  in  revenue  from  the  taxation  of  personal  property  in  Cook 
County,  without  economic  hardship  upon  any  group  or  class  of  personal 
property  owners. 

8.  Protection  of  the  Constitutional  Rights  of  Individuals  by 

Appeals  to  the  Courts 

The  definite  and  reasonable  rights  of  appeal  to  the  courts  upon 
the  legality  and  uniformity  of  an  assessment,  granted  by  statute  to  rail¬ 
roads  and  other  corporations  whose  property  is  assessed  by  the  State 
Tax  Commission,  should  be  granted  by  statute  to  all  owners  of  taxable 
real  estate  or  personal  property.  For  the  purpose  of  protecting  ade¬ 
quately  the  rights  of  individuals  against  over-assessment,  it  should 
be  provided  that,  in  counties  of  less  than  500,000  population,  property 
owners  may  appeal  directly  from  County  Boards  of  Review  to  the 
State  Tax  Commission  and  then  to  the  courts.  This  would  have  the 
effect  of  establishing  the  Tax  Commission  as  a  special  appellate  board, 
hearing  complaints  of  over-assessment,  upon  appeal  from  the  action 
of  County  Boards  of  Review.  This  appeal  should  be  upon  the  record 
maintained  by  the  County  Board  of  Review  and  the  facts  contained 
therein. 

The  law  should  provide  specifically  that  complaining  property  own¬ 
ers  may  appeal  from  the  decision  of  the  State  Tax  Commission  to  the 
Circuit  Court  of  the  County  where  the  property  is  located  and  from 
the  decision  of  the  Circuit  Court  to  the  Supreme  Court. 

In  counties,  having  a  population  in  excess  of  500,000,  the  statutes 
should  provide  that  property  owners  may  appeal  from  the  decision  of 
the  County  Board  of  Review,  upon  the  record,  directly  to  the  Circuit 
or  Superior  Court  of  the  County,  and  from  the  decision  of  the  Circuit 
or  Superior  Court  to  the  -Supreme  Court.  The  statutes  should  provide 
that  any  complainants  in  either  class  of  counties,  upon  the  filing  of  such 
an  appeal  in  the  Circuit  or  Superior  Court,  can  pay  the  taxes  upon  the 
assessment  complained  of  and  in  the  event  of  a  final  judgment  in  favor 
■of  the  complainant,  can  secure  a  refund  of  that  portion  of  the  taxes 
paid  upon  the  over-assessment. 

Under  the  existing  law,  the  judgment  of  the  County  Board  of  Re¬ 
view,  to  all  intent  and  purpose,  is  final  in  the  determination  of  the 
assessment.  Under  existing  law  the  courts  will  not  take  jurisdiction 
except  where  complainant  alleges  that  the  assessment  is  fraudulently  in 
excess  of  the  assessment  level  prevailing  in  the  County.  It  is  easy  to 
allege  fraud  in  the  assessment.  It  is  practically  impossible  to  prove 
the  same,  even  when  an  entire  assessment  is  fraudulent  in  fact,  conse¬ 
quently  the  protection  of  the  courts  against  over-assessment  is  virtually 
denied. 

Generally  speaking,  the  people  have  more  confidence  in  the  fairness 
and  integrity  of  the  courts  than  they  have  in  the  fairness  and  integrity 
of  administrative  boards,  whether  elective  or  appointive.  Respect  for 
governmental  authority  is  decidedly  discouraged  when  the  Legislature 
fails,  as  at  present,  to  provide  the  right  of  an  appeal  to  the  courts  as  to 


88 


whether  or  not  the  assessment  upon  an  individual  property  is  excessive 
and  confiscatory  in  fact.  The  grant,  by  the  Legislature,  of  the  right 
to  appeal  to  the  courts  upon  the  facts,  will  in  its  effect  compel  County 
Assessors  and  County  Boards  of  Review  to  base  their  assessments  upon 
an  actual  provable  appraisal  of  property.  It  will  also  compel  them  to 
maintain  a  record  of  actual  information,  bearing  upon  the  value  of 
property,  in  support  of  the  assessments  made. 

The  law  should  require,  along  with  this  right  of  appeal,  that  County 
Boards  of  Review  keep  a  record  of  the  minutes  of  their  actions  upon 
individual  complaints.  These  minutes  should  be  a  record  of  the  evi¬ 
dence  presented  by  the  assessor,  in  support  of  the  assessment,  and  of 
the  evidence  presented  by  the  complainant,  tending  to  show  that  the 
particular  assessment  is  excessive  and  confiscatory.  As  a  practical  mat¬ 
ter,  this  right  of  appeal  to  the  courts  upon  the  facts  involved,  will,  in 
the  absence  of  any  legal  requirements  to  that  effect,  tend  to  cause  as¬ 
sessing  authorities  and  Boards  of  Review  to  make  assessments  upon  the 
basis  of  facts  and  information  indicating  value,  rather  than  arbitrarily 
and  without  relation  to  value. 

9.  Extension  of  Taxes  for  Collection 

The  entire  basis  of  the  financing  of  local  governments  in  the 
State  of  Illinois  contemplates  the  assessment  of  property  and  the  col¬ 
lection  of  taxes  at  least  once  every  twelve  months.  The  more  time 
consumed  in  such  routine  clerical  work  as  preparing  tax  lists  and  ex¬ 
tending  taxes,  the  less  time  of  each  twelve  month  period  there  is  left  for 
the  actual  appraisal  and  assessment  of  property.  Because  of  the  require¬ 
ments  of  the  existing  law,  governing  the  extension  of  taxes,  an  unrea¬ 
sonable  amount  of  the  available  time  in  each  twelve  month  period  must- 
be  consumed  by  the  County  Clerk  in  the  routine  extension  of  taxes  for 
collection.  The  practice  in  Cook  County  is  cited  because  it  represents 
the  extreme  condition  in  the  State  in  this  detail  procedural  delay.  The 
same  considerations  apply  in  each  county  of  the  State,  but  to  a  lesser 
extent  than  in  Cook  County. 

The  present  procedure  in  Cook  County  involves  tax  extending  in 
the  collector's  warrant  on  some  1,050,000  real  estate  assessments  and 
some  275,000  personal  property  assessments.  For  each  assessment  an. 
average  of  eight  extensions  are  now  made.  This  results  in  a  total  of 
approximately  10,600,000  separate  tax  extensions.  A  separate  exten¬ 
sion  of  the  tax  levied  by  each  of  the  various  local  governments  against 
each  assessment  is  required  under  existing  law.  While  it  is  desirable 
for  each  taxpayer  to  know  the  portion  of  his  total  taxes  being  levied 
by  each  of  the  various  governments,  this  information  can  be  communi¬ 
cated  to  the  taxpayer  by  much  more  effective  and  much  less  expensive 
and  cumbersome  methods.  A  separate  tax  extension  for  each  of  the 
many  governmental  districts,  within  which  any  particular  property 
or  taxpayer  is  located,  is  unnecessary  for  this  purpose. 

\\  ere  the  total  tax  against  each  item  of  real  estate  or  personal 
property  extended,  and  the  supplementary  extensions  eliminated,  there 
would  be  about  1,325,000  extensions.  This  would  result,  not  only  in< 
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a  great  reduction  in  the  cost  of  doing  the  extending  work,  but  the  time 
required  in  Cook  County  to  complete  the  tax  extending  function  would 
be  reduced  from  six  or  seven  weeks  to  approximately  six  or  seven  days. 

The  saving  in  money  involved  in  this  simplification  of  tax  extension 
is  important  in  view  of  the  financial  condition  of  county  governments 
generally.  The  saving  of  time  is  of  even  more  importance.  The  exist¬ 
ing  methods  and  procedure  of  each  of  the  units  of  the  highly  decen¬ 
tralized  assessing  and  collecting  agencies  in  Cook  County  are  such  that,  it 
is  practically  a  physical  impossibility  to  assess  property  and  collect  taxes 
once  every  twelve  months.  Simplification  in  procedure,  which  will 
shorten  the  time  required  for  the  various  steps  involved,  is  imperative. 

PROPERTY  ASSESSED  BY  THE 
STATE  TAX  COMMISSION 

Under  the  existing  law,  the  power  and  duties  of  the  State  Tax 
Commission  may  be  said  to  be  of  two  general  kinds.  These  are : 
(a)  The  supervision  and  equalization  of  the  assessments  made  by 
local  assessors  in  each  county,  (b)  The  assessment  and  equalization  of 
the  assessments  of  certain  classes  of  property.  Certain  recommendations, 
as  to  the  powers  of  the  State  Tax  Commission  in  supervising  the  assess¬ 
ment  of  property  by  local  assessors,  have  been  presented  in  a  preceding 
section  of  this  report.  In  the  following  paragraphs  certain  recommenda¬ 
tions  are  made,  pertaining  to  a  reorganization  of  the  State  Tax  Commis¬ 
sion  and  to  a  re-distribution  of  the  function  of  assessment  as  between 
local  assessors  and  the  State  Tax  Commission. 

RE-ORGANIZATION  OF  THE  STATE  TAX  COMMISSION 

The  State  Tax  Commission,  as  now  constituted,  consists  of  five 
members.  The  members  are  appointed  by  the  Governor,  appointments 
being  subject  to  confirmation  by  the  Legislature.  The  Commission,  as 
now  established,  is  charged  with  both  administrative  and  semi-judicial 
functions.  Under  the  law  the  Commission  assesses  property  and  re¬ 
views  its  own  assessments.  In  other  words,  the  Commission  passes 
upon  the  appeals  from  its  own  actions. 

There  is  no  provision  in  the  law  which  contemplates  an  indepen¬ 
dent,  impartial  or  semi-impartial  hearing  of  complaints  upon  assess¬ 
ments  made  by  the  Commission.  The  Commission  acts  in  the  capacity 
of  prosecutor  and  judge.  The  assessment  organization,  established  by 
law  in  the  various  counties,  and  particularly  in  Cook  County,  goes  to 
one  extreme  in  providing  a  reviewing  agency,  completely  independent 
of  the  assessing  agency.  The  State  Tax  Commission,  as  now  con¬ 
stituted,  represents  the  other  extreme. 

The  taxation  machinery  of  the  Federal  Government  provides  for 
a  separation  of  the  administrative  function  of  assessment  and  the  semi¬ 
judicial  function  of  review.  The  Internal  Revenue  Commissioner,  within 
the  Treasury  Department,  is  appointed  as  the  administrative  official  in 
charge  of  the  assessment  as  provided  by  law.  The  Board  of  Tax 
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Appeals,  within  the  Treasury  Department,  is  a  semi- judicial  reviewing 
board,  which  is  concerned  with  hearing  complaints.  It  is  not  concerned 
with  the  administrative  machinery  in  charge  of  the  Commissioner  of 
Internal  Revenue.  This  type  of  organization  very  distinctly  provides 
for  a  separation  of  the  administrative  function  of  assessment  and  the 
semi-judicial  function  of  review. 

The  Illinois  Tax  Commission  should  be  reorganized  somewhat 
along  the  lines  of  the  tax  machinery  of  the  Federal  Government.  It  is 
recommended  that  the  office  of  State  Assessor  be  created  and  that  all 
functions,  powers  and  duties  in  the  assessment  of  property  for  taxa¬ 
tion,  now  lodged  in  the  State  Tax  Commission,  be  given  to  the  State 
Assessor.  This  official  should  be  appointed  by  the  Governor  for  a  term 
which  coincides  with  that  of  the  Governor.  The  incumbent  should  be 
required  to  give  his  full  time  and  undivided  attention  to  the  duties  of 
the  office.  The  salary  provided  therefor  should  be  based  upon  such  a 
requirement.  The  State  Assessor  should  be  designated  by  law  as  a 
member  and  the  Secretary  of  the  State  Tax  Commission. 

The  State  Tax  Commission  should  be  relieved  of  all  administrative 
duties  involved  in  the  assessment  of  property  and  should  function 
solely  as  a  reviewing  and  equalizing  body.  With  the  Commission  func¬ 
tioning  in  such  a  capacity,  two  of  the  members,  other  than  the  State 
Assessor,  should  be  appointed  by  the  Governor  for  terms  which  do  not 
coincide  with  the  term  of  the  Governor  and  the  term  of  the  State  As¬ 
sessor.  It  is  recommended  that  two  members  should  be  appointed 
every  second  year,  for  four  year  terms,  and  that  such  appointments  be 
subject  to  confirmation  by  the  Legislature,  as  at  present. 

It  is  believed  that  this  type  of  State  Tax  Commission  organization 
will  be  effective  in  providing  for  (a)  The  desired  centralization  of 
responsibility  for  the  administrative  function  of  assessing  property,  (b) 
A  full  time  administrative  officer  in  charge  of  state  assessment  and  local 
assessment  supervision,  and  (c)  The  desirable  separation  of  the  func¬ 
tion  of  state  assessment  administration  and  the  functions  of  the  review 
and  equalization  of  assessments. 

RE-DISTRIBUTION  OF  ASSESSMENT  POWERS 

AND  DUTIES 

Among  the  powers  and  duties  imposed  by  law  upon  the  State 
Tax  Commission  are  the  following: 

(a)  To  assess  the  railroad  property  denominated  “railroad 
track”  and  ‘‘rolling  stock;” 

(b)  To  assess,  and  value,  in  the  manner  provided  by  law, 
the  capital  stock,  including  the  franchise,  of  all  companies  or  asso¬ 
ciations  now  or  hereafter  incorporated  under  the  laws  of  this  state, 
except  companies  and  associations  organized  for  purely  manufac¬ 
turing  and  mercantile  purposes,  or  for  either  of  such  purposes,  or 
for  the  mining  and  sale  of  coal  or  for  printing  or  for  the  publishing 
of  newspapers  or  for  the  improving  and  breeding  of  stock,  or  for 
the  purpose  of  banking,  .... 


91 


(c)  Consider  application  of  persons  and  corporation,  whose 
property  is  assessed  by  the  Commission,  for  review  and  correction 
of  the  assessments  complained  of. 

On  page  16  of  the  report  of  the  Illinois  Manufacturers’  Asso¬ 
ciation,  entitled  “Administration  of  Public  Funds  in  Illinois,”  the  fol¬ 
lowing  statement  appears. 

“No  study  has  been  made  of  the  results  obtained  by  The  State 
Tax  Commission  in  the  assessments  it  must  make  for  the  whole 
state.  Here  alone  is  a  full  opportunity  for  freedom  from  great 
inequalities.” 

It  will  be  observed  that,  under  existing  laws,  companies  or  associa¬ 
tions,  organized  under  the  laws  of  this  state,  for  manufacturing  and  mer¬ 
cantile  purposes,  or  both,  for  the  mining  and  sale  of  coal,  for  printing, 
for  the  publishing  of  newspapers,  for  the  improving  and  breeding  of 
stock,  and  for  the  purpose  of  banking  are  specifically  exempted  from 
having  their  capital  stock,  including  the  franchise,  assessed  by  the  State 
Tax  Commission.  The  so-called  corporate  excess  of  these  classes  of 
corporations,  with  the  exception  of  banking  corporations,  is  now  as¬ 
sessed  under  the  law  by  the  local  assessors.  The  original  reasons  for 
these  exceptions  have  ceased  to  exist.  It  is  recommended  that  the  power 
and  duty  of  assessing  the  capital  stock, .  including  the  franchise,  in  the 
manner  provided  by  law,  of  all  of  the  corporations  in  each  of  these 
classes  in  the  state,  with  the  exception  of  banking  corporations,  be 
lodged  with  the  proposed  State  Assessor. 

The  existing  law  does  not  provide  for  the  assessment  and  taxation 
of  the  corporate  excess  of  banking  corporations  in  the  same  manner  as 
other  corporations.  In  the  case  of  incorporated  banks  of  every  kind 
the  stockholders  are  assessed  and  taxed  upon  the  value  of  their  shares 
of  stock,  in  excess  of  the  value  of  the  real  estate  of  the  bank,  in  the 
place  where  the  bank  is  located.  The  banking  corporation  is  in  effect 
made  the  agent  for  the  collection  of  the  tax.  Under  the  law  it  is  re¬ 
quired  to  pay  the  taxes  for  the  stockholders  and  deduct  the  amounts 
paid  from  dividends. 

There  is  no  uniformity  in  the  assessment  of  bank  stock  according 
to  value  as  between  banks  located  in  different  counties.  Some  local 
assessors  use  the  book  value  of  bank  stock  as  the  basis  of  assessment 
and  some  assessors  use  the  fair  cash  value.  There  is  no  uniform  assess¬ 
ment  according  to  value  within  a  county  when  the  par  value  of  bank 
stock  is  used  as  the  basis  of  assessment.  There  is  no  uniform  assess¬ 
ment  according  to  value  as  between  counties  when  the  par  value  is  used 
in  some  counties  and  the  fair  cash  value  is  used  in  other  counties  as  the 
basis  of  assessments. 

In  the  interests  of  county  and  state  uniformity,  it  is  recommended 
that  the  powers  and  duties  of  local  assessors,  in  appraising  and  assess¬ 
ing  the  value  of  the  shares  of  stock  of  every  kind  of  incorporated  banks 
located  within  the  state,  be  transferred  to  the  proposed  State  Assessor. 

These  recommendations,  relating  to  the  transfer  of  assessment  func¬ 
tions  from  local  assessors  to  the  state  assessing  agency,  are  based  upon. 
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a  number  of  considerations.  Local  assessment  officers,  in  a  considerable 
number  of  the  counties  of  the  State  are  called  upon  under  the  existing 
law,  to  deal  with  appraisal  and  assessment  problems  which  are  beyond 
their  ability  to  handle  uniformly  and  effectively.  The  assessment  of 
the  corporate  excess  of  some  of  the  corporations  in  these  classes  present 
appraisal  and  assessment  problems  which  are  quite  frequently  too  diffi¬ 
cult  and  technical  for  most  elected  local  assessors.  The  various  corpora¬ 
tions  in  any  of  these  classes,  located  in  different  counties  of  the  State,  are 
sometimes  actual  and  usually  potential  competitors.  If  the  state  is  to 
avoid  relative  favoritism  in  the  taxation  of  corporations,  it  is  essential 
that  the  corporate  excess  of  all  corporations  within  the  same  class,  and 
of  all  classes  of  corporations,  be  appraised  and  assessed  by  a  single 
agency  upon  a  uniform  basis.  This  is  impossible  when  the  corporate 
excess  of  various  corporations  within  the  same  class,  but  located  in  dif¬ 
ferent  counties,  is  appraised  and  assessed  by  a  host  of  elective  and  inde¬ 
pendent  local  assessment  officers. 

FINANCIAL  LEGISLATION  TO  ADJUST  TAX  RATE  AND 
BONDING  LIMITATIONS  TO  FAIR  CASH  VALUE 
ASSESSMENT  CONDITIONS 

Substantial  improvement  in  real  and  personal  property  assessment 
conditions  can  be  expected  to  result  from  the  establishment  of  a  cen¬ 
tralized  and  responsible  County  and  State  assessment  organization. 
Such  an  assessment  organization  will  function  to  the  best  advantage, 
following  the  enactment  of  an  assessment  or  revenue  law  adjusted  to 
present  day  economic  and  property  conditions. 

It  seems  apparent  that  effective  stabilization  of  assessment  condi¬ 
tions,  within  counties  and  throughout  the  State,  will  involve  a  positive 
and  unified  effort  to  bring  about  fair  cash  value  assessments  throughout 
the  state.  It  is  realized  that  100  per  cent  fair  cash  value  appraisals  of 
all  classes  of  property  constitute  a  theoretical  goal  which  can  not  be 
reached  absolutely  in  practice.  Fair  cash  value  assessment,  even  of 
real  property,  is  certainly  not  the  goal  in  any  assessment  district  in  the 
State  at  the  present  time.  Stabilization  of  assessment  conditions  and 
reasonable  county  and  state  uniformity  in  assessment  will  not  be  effected 
until  there  is  a  positive  and  concerted  effort  in  the  direction  of  fair  cash 
value  assessments  in  place  of  the  negative  policy  of  competitive  under¬ 
assessment  of  property. 

Local  assessment  officials  throughout  the  state  will  not  embark 
upon  such  a  policy  without  some  definite  encouragement  and  pressure 
resulting  from  legislation  and  applied  by  the  State  Tax  Commission. 
The  Legislature  can  exert  definite  pressure  for  fair  cash  value  assess¬ 
ments.  It  can  exert  such  pressure  by  providing  for  the  adjustment  of 
maximum  tax  rate  and  bonded  debt  limitations  of  political  subdivisions 
to  actual  cash  value  assessment  conditions. 

The  existing  competitive  under-assessment  practice  is  inevitably 
accompanied  with  ruinous  discrimination  against  individuals  within  as¬ 
sessment  districts.  At  the  same  time  competitive  under  assessment 
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of  property  has  resulted  in  average  assessments  in  most  assessment  dis¬ 
tricts  so  far  removed  from  legal  requirements  that  courts  seem  to  be 
and  are  practically  unable  to  protect  thousands  of  individual  property 
owners  from  confiscation  on  a  scale  which  threatens  to  destroy  the 
market  value  of  property. 

A  positive  policy  and  practice  of  actual  fair  cash  value  assessment 
throughout  the  State  will  tend  to  equalize  assessment  conditions  and  to 
eliminate  discrimination  against  individual  property  owners  within  as¬ 
sessment  districts.  Such  a  policy  alone  can  bring  individual  property 
owners  within  the  reach  of  some  effective  protection  by  the  courts 
against  confiscation.  A  positive  fair  cash  value  assessment  policy, 
without  a  readjustment  of  local  tax  rate  and  bonded  debt  limitations, 
would  immediately  open  the  door  to  tremendous  increases  in  annual 
tax  levies  and  would  result  in  a  tremendous  increase  in  the  borrowing 
power  of  political  subdivisions. 

Some  financial  legislation  is  recommended  in  the  following  para¬ 
graphs,  which  would  constitute  a  readjustment  of  tax  rate  and  bonding 
limitations  to  a  fair  cash  value  assessment  condition.  It  would  at  the 
same  time  encourage  and  require  fair  cash  value  assessment  of  property 
throughout  the  State. 

The  Adjustment  of  Maximum  Tax  Rate  Limitations  to  Fair  Cash 

Value  Assessment  Conditions 

The  Legislature  should  make  an  adjustment  downward  of  all  of 
the  maximum  tax  rates  for  all  funds  and  purposes,  except  debt  service, 
of  all  political  subdivisions  in  the  State.  This  adjustment  of  tax  rates 
should  go  into  effect  in  each  local  subdivision  in  the  State  with  the  next 
quadrennial  assessment.  The  Legislature  should  arbitrarily  limit  every 
tax  rate  of  every  local  subdivision  for  every  fund  and  purpose,  except 
for  the  retirement  of  and  interest  upon  funded  debt,  to  fifty  per  cent 
of  the  corresponding  tax  rate  for  the  same  funds  and  purposes  in  each 
local  subdivision  in  effect  during  the  preceding  year. 

Substantially  such  a  step  was  taken  by  the  Ohio  Legislature  nearly 
twenty  years  ago  in  making  the  transition  from  a  basis  of  very  low 
assessments  and  high  tax  rates  to  the  basis  of  low  tax  rates  and  a  real 
approach  at  fair  cash  value  assessments.  This  arbitrary  adjustment  of 
maximum  tax  rates  was  made  by  the  Ohio  Legislature  following  the 
announcement  by  some  county  assessors  that  in  the  re-assessment  in 
1910  they  proposed  to  assess  all  property  at  full  value  as  required  by 
law. 

The  average  relation  of  assessments  to  value,  in  practically  all 
counties,  cities  and  villages  in  the  State  of  Illinois,  appears  to  be  sub¬ 
stantially  below  50  per  cent  of  the  fair  cash  value  of  the  total  property. 
The  re-adjustment  proposed  should  work  no  hardships  upon  any  political 
subdivision  in  the  State.  In  the  event  such  a  readjustment  in  tax  rates 
is  made  by  the  Legislature  prior  to  the  next  quadrennial  assessment,  the 
local  assessing  officials  in  every  county  in  the  State  will  find  it  necessary 
to  re-assess  all  property  in  their  respective  counties,  at  approximately 
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its  fair  cash  value  as  now  provided  by  law.  The  authority  to  make  such 
re-assessments  can  be  given  through  re-assessment  orders  issued  by  the 
State  Tax  Commission. 

The  Adjusting  of  Bonding  Limitations  to  Actual  Fair  Cash 

Value  Assessment  Conditions 

The  existing  limitation,  imposed  by  the  constitution  upon  all  politi¬ 
cal  subdivisions  in  the  state  in  the  incurrence  of  debt,  is  so  liberal  as 
to  minor  ones  that  it  is  ineffective  as  a  practical  safeguard  against  exces¬ 
sive  indebtedness.  The  existing  limitation  upon  indebtedness  is  made 
2l  stringent  limitation  by  the  present  policy  of  less  than  fair  cash  value 
assessments.  The  courts  have  interpreted  this  constitutional  provision 
as  a  debt  limitation  of  five  per  cent  of  the  assessed  value  without  rela¬ 
tion  to  actual  full  value.  The  courts  have  interpreted  this  limitation 
to  apply  singly  to  each  political  subdivision.  Any  one  of  the  several 
local  governments,  covering  the  same  territory,  may  issue  bonds  up  to 
five  per  cent  of  the  assessed  value  of  property  within  its  boundaries. 

The  disposition  of  the  Legislature  in  the  past  to  create  new  local 
governments,  covering  in  whole  or  in  part  the  territory  of  existing 
ones,  has  had  the  effect  of  nullifying  any  reasonable  protection  of  prop¬ 
erty  against  bonded  indebtedness,  intended  to  be  granted  by  the  con¬ 
stitution. 

At  the  last  regular  session  of  the  Legislature  a  law  was  passed  pro¬ 
viding  for  a  more  stringent  limitation  upon  the  indebtedness  of  all 
political  subdivisions  outside  of  Cook  County.  This  law  provides  that 
no  county  of  less  than  500,000  inhabitants,  and  no  municipal  corpora¬ 
tion  of  less  than  300,000  inhabitants  shall  become  indebted  in  an  amount 
in  excess  of  two  and  one-half  per  cent  of  the  assessed  value  of  property 
therein.  The  law  was  passed  to  prevent  any  increase  in  bonding  power 
outside  of  Cook  County  by  reason  of  a  change  in  the  legal  basis  of 
assessment  from  fifty  per  cent  to  one  hundred  per  cent  of  the  fair 
cash  value  of  property.  This  law  illustrates  the  fact  that  limitation  of 
bonding  power  can  be  accomplished  definitely  by  statute  rather  than 
indefinitely  by  chaotic  and  illegal  under-assessment  of  property. 

For  the  purpose  of  making  an  adjustment  of  bonding  limitations  to 
an  actual  fair  cash  value  assessment  condition,  the  Legislature  should 
establish  a  statutory  debt  limit  for  political  subdivisions  more  stringent 
than  the  constitutional  limitation  or  the  recently  enacted  statutory  limita¬ 
tion.  It  is  recommended  that  the  legislature  should  enact  a  law  provid¬ 
ing  that : 

(a)  No  county  with  a  population  in  excess  of  500,000  inhabitants 
and  no  city  or  municipal  corporation  with  a  population  of  less  than 
300,000  inhabitants  shall  become  indebted  in  an  amount  in  excess  of 
three  per  cent  of  the  assessed  value  of  the  property  therein ; 

(b)  No  county  with  a  population  of  less  than  500,000  inhab¬ 
itants  and  no  city  or  municipal  corporation  with  a  population  of  less 
than  300,000  inhabitants  shall  become  indebted  in  an  amount  in  excess 
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■of  one  and  one-half  per  cent  of  the  assessed  value  of  the  property 

therein. 

The  percentages  suggested  are  tentative.  A  low  percentage,  fixed 
in  such  a  debt  limitation  law,  would  operate  as  an  incentive  for  actual 
fair  cash  value  assessments.  At  the  same  time,  a  low  percentage  would 
be  most  effective  as  a  limitation  upon  indebtedness.  Some  such  limita¬ 
tion  is  necessary  while  assessments  are  being  brought  to  a  level  of  rela¬ 
tion  of  actual  value,  corresponding  to  the  assessment  level  in  New  York 
City,  Detroit,  Cleveland  and  most  other  large  cities  and  in  the  states 
in  which  they  are  located. 
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CHAPTER  V. 

THE  NEED  FOR  A  CONSTITUTIONAL  CHANGE 

The  Committee  is  of  the  opinion  that  those  sections  of  the  constitu¬ 
tion,  requiring  that  all  property  be  taxed  uniformly  in  relation  to  value, 
imposes  a  taxation  system  which  is  economically  unsound,  impossible 
of  administration  and  politically  debasing  in  its  effects.  The  specific 
language  involved  is  found  in  certain  provisions  of  the  constitution  of 
the  State  of  Illinois  which  are  as  follows : 

Art.  IX.  Section  1.  Taxation  in  proportion  to  value — Assess¬ 
ment — Tax  on  certain  classes. 

The  General  Assembly  shall  provide  such  revenue  as  may  be 
needful  by  levying  a  tax,  by  valuation,  so  that  every  person  and  cor¬ 
poration  shall  pay  a  tax  in  proportion  to  the  value  of  his,  her  or  its 
property — such  value  to  be  ascertained  by  some  person  or  persons, 
to  be  elected  or  appointed  in  such  manner  as  the  General  Assembly 
shall  direct,  and  not  otherwise ;  but  the  General  Assembly  shall  have 
power  to  tax  peddlers,  auctioneers,  brokers,  hawkers,  merchants, 
commission  merchants,  showmen,  jugglers,  innkeepers,  grocery 
keepers,  liquor  dealers,  toll  bridges,  ferries,  insurance,  telegraph  and 
express  interests  or  business  venders  of  patents,  and  persons  or 
corporations  owning  or  using  franchises  and  privileges,  in  such 
manner  as  it  shall  from  time  to  time  direct  by  general  law,  uniforms 
as  to  the  class  upon  which  it  operates. 

Art.  IX.  Section  3.  Exemption. 

The  property  of  the  State,  counties,  and  other  municipal  cor¬ 
porations,  both  real  and  personal,  and  such  other  property  as  may 
be  used  exclusively  for  agricultural  and  horticultural  societies,  for 
school,  religious,  cemetery  and  charitable  purposes,  may  be  ex¬ 
empted  from  taxation ;  but  such  exemption  shall  be  only  by  general 
law.  In  the  assessment  of  real  estate  incumbered  by  public  ease¬ 
ment,  any  depreciation  occasioned  by  such  easement  may  be  de¬ 
ducted  in  the  valuation  of  such  property. 

Art.  IX.  Section  9.  Muncipal  taxes — Special  assessments. 

The  General  Assembly  may  vest  the  corporate  authorities  of 
cities,  towns,  and  villages  with  power  to  make  local  improvements 
by  special  assessment,  or  by  special  taxation  of  contiguous  property, 
or  otherwise.  For  all  other  corporate  purposes,  all  municipal  cor¬ 
porations,  may  be  vested  with  authority  to  assess  and  collect  taxes; 
but  such  taxes  shall  be  uniform  in  respect  to  persons  and  property, 
within  the  jurisdiction  of  the  body  imposing  the  same. 

Art.  IX.  Section  X.  Municipal  taxes — Limitation — Private 
property  exempt. 

The  General  Assembly  shall  not  impose  taxes  upon  municipal 
corporations,  or  the  inhabitants  or  property  thereof,  for  corporate 
purposes,  but  shall  require  that  all  the  taxable  property  within  the 
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limits  of  municipal  corporations  shall  be  taxed  for  the  payment  of 
debts  contracted  under  authority  of  law,  such  taxes  to  be  uniform 
in  respect  to  persons  and  property,  within  the  jurisdiction  of  the 
body  imposing  the  same.  Private  property  shall  not  be  liable  to 
be  taken  or  sold  for  the  payment  of  the  corporate  debts  of  a  mu¬ 
nicipal  corporation. 

The  requirement  that  all  property,  subject  to  taxation,  shall  be 
taxed  uniformly  in  relation  to  value  is  commonly  known  as  the  uniform 
rule.  The  Committee  is  of  the  opinion  that  the  uniform  rule  in  taxa¬ 
tion  is  not  adapted  to  present  day  economic  conditions  in  the  State  of 
Illinois.  A  brief  statement  of  the  reasons  for  this  opinion  is  presented 
in  the  following  paragraphs. 

The  Taxation  of  All  Property  in  Proportion  to  Value  is 

Unsound  in  Principle 

The  uniform  rule,  imposing  the  general  property  tax,  assumes 
that  all  property,  regardless  of  kind  and  regardless  of  earning  power, 
is  equally  able  to  pay  taxes  according  to  its  fair  cash  value.  No  argu¬ 
ment  is  needed  to  prove  that  different  kinds  and  classes  of  property 
do  not  have  equal  tax  paying  ability.  It  is  self  evident  that  a  bond, 
secured  by  land,  buildings  and  equipment,  has  no  tax  paying  ability 
apart  from  the  actual  value  and  earning  capacity  of  the  property  which 
is  mortgaged.  The  same  is  true  of  the  capital  stock  of  a  corporation. 
Much  tangible  personal  property  such  as  household  goods,  clothing 
and  ornaments  have  no  tax  paying  capacity  or  ability  in  themselves. 

Illinois  is  now  a  highly  developed  industrial  and  agricultural  state. 
There  are  many  diverse  kinds  of  property  located  within  its  boundaries. 
The  tremendous  development  of  its  industrial  and  commercial  life  has 
meant  the  growth  to  vast  amounts  of  various  classes  of  tangible  prop¬ 
erty.  Most  intangible  property  is  simply  evidence  of  ownership  of  an 
interest  or  equity  in  tangible  or  real  property.  It  has  a  fixed  rate  of 
return  which  depends  upon  the  earning  capacity  of  real  and  tangible 
property.  Much  tangible  personal  property  is  in  the  form  of  consumable 
goods  without  productive  capacity.  Real  property,  so  far  as  an  actual 
application  of  the  general  property  tax  is  concerned,  is  the  principal 
class  of  property.  Despite  the  wide  differences  in  the  productivity  of 
these  various  classes  of  property,  Illinois  still  attempts,  in  theory,  to 
tax  them  all  in  proportion  to  fair  cash  value.  The  taxation  of  all 
forms  of  property  in  proportion  to  fair  cash  value  may  have  been  wise 
and  proper  in  Illinois  in  1870,  but  such  a  taxation  basis  is  not  adjusted 
to  present  day  economic  conditions. 

The  Uniform  Rule  is  an  Administrative  Impossibility 

The  uniform  burden  on  all  property,  however  ideal  it  may  seem 
to  some,  is  impossible  of  administration.  Such  a  system  has  broken 
down  in  every  state  attempting  its  drastic  enforcement.  In  an  earlier 
chapter  of  this  report,  some  comments  were  presented  indicating  the 
difficulties  involved  in  any  attempt  to  administer  the  uniform  rule  in 
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the  taxation  of  certain  kinds  and  classes  of  personal  property.  No  work¬ 
able  methods  can  be  devised  for  enforcing  the  assessment  of  a  consid¬ 
erable  amount  of  intangible  property  for  taxation  at  high  rates.  Vig¬ 
orous  administration  will  drive  many  owners  to  locate  such  property  in 
a  state  where  assessment  administration  is  less  vigorous.  It  will  drive 
many  owners  to  invest  extensively  in  the  tax  exempt  securities.  Most 
owners  will  take  whatever  risk  may  be  involved  in  refusing  to  list  such 
property  for  assessment. 

It  is  difficult,  but  not  impossible,  to  assess  much  tangible  per¬ 
sonal  property  such  as  household  goods,  wearing  apparel,  personal  be¬ 
longings,  farm  products,  livestock,  automobiles,  merchandise  and  raw 
materials.  Most  of  such  property,  particularly  household  goods  and 
most  automobiles,  scarcely  warrants  the  expenditure  of  money  and  the 
effort  necessary  to  secure  its  complete  assessment. 

The  Uniform  Rule  is  Inequitable  in  its  Effects 

The  taxation  of  intangible  property  such  as  mortgages,  bonds  and 
shares  of  stock,  as  well  as  of  the  physical  property  which  these  instru¬ 
ments  represent,  is  double  taxation.  Where  both  the  property  and  the 
instruments  which  evidence  ownership  of  an  equity  in  such  property 
are  assessed  at  the  prevailing  average  and  taxed  at  the  existing  tax  rates, 
the  resulting  double  taxation  has  serious  economic  consequences.  As  a 
practical  matter,  assessing  officials  deliberately  refuse  to  impose  such 
double  taxation. 

While  some  intangible  property  is  listed  and  assessed  for  taxation, 
most  of  it  is  not.  This  results  in  pyramiding  the  tax  burden  upon  that 
portion  which  is  assessed,  introducing  an  element  of  injustice  for  which 
there  is  no  defense. 

There  are  many  individuals  who  own  relatively  little  property, 
real  or  personal,  but  who  have  a  substantial  earning  power.  The  pro¬ 
fessional  classes  and  some  of  the  skilled  trades  constitute  a  group  with 
tax  paying  ability  by  reason  of  their  technical  knowledge  or  skill.  Their 
tax  paying  ability  is  not  measured  by  their  productive  tangible  property. 
Many  of  these  individuals  who  have  tax  paying  ability,  but  little  or  no 
property,  escape  any  direct  contribution  to  the  support  of  local  gov¬ 
ernment.  While  they  contribute  indirectly  to  the  taxes  paid  upon  real 
estate,  they  are  only  remotely  aware  of  this  fact.  Feeling  no  direct  tax 
burden,  they  are  consequently  inclined  to  exert  their  influence  in  the 
direction  of  the  liberal  expenditure  of  public  funds. 

The  difficulties  of  administering  the  general  property  tax,  in  its 
application  to  personal  property,  tends  to  throw  a  larger  and  larger 
proportion  of  the  tax  burden  upon  real  estate.  Some  uses  of  real  estate 
permit  the  owners  to  pass  on  the  tax  burden  to  other  individuals.  Other 
uses  of  real  estate  do  not  permit  such  shifting  of  the  burden.  There 
are  limits  to  the  extent  to  which  real  property  can  be  taxed  without 
destroying  the  institution  of  private  ownership.  With  constantly  increas¬ 
ing  public  expenditures,  it  is  increasingly  apparent  that  the  taxation  of 
real  property  can  not  continue  much  longer  to  be  the  almost  exclusive 
source  of  revenue  for  local  governments  in  the  State  of  Illinois. 
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The  Uniform  Rule  Puts  Illinois  at  a  Serious  Disadvantage 

Certain  other  states  with  great  industrial  and  agricultural  develop¬ 
ment  have  tax  systems  which  are  much  more  favorable  and  equitable 
to  these  activities.  Neither  New  York  nor  Pennsylvania  has  the 
uniform  rule  in  their  constitutions.  Neither  attempts  to  tax  all  classes 
of  property  in  proportion  to  value. 

New  York  does  not  attempt  to  tax  intangibles,  including  money 
on  deposit,  as  property.  Its  laws  exempt  the  tangible  personal  property 
of  business  corporations  and  also  motor  vehicles  except  those  in  the 
hands  of  manufacturers  and  dealers.  Household  furniture  and  personal 
effects  to  the  value  of  $1,250  are  likewise  exempt.  Debts  may  be 
offset  against  property.  The  State  of  New  York  has  eliminated  the 
major  difficulties,  injustices  and  inequalities  with  which  Illinois  is  handi¬ 
capped.  In  place  of  the  uniform  rule,  New  York  has: 

(a)  A  property  tax  upon  real  property  and  the  personal  tan¬ 
gible  property  of  individuals,  partnerships  and  public  utility  com¬ 
panies,  with  the  liberal  personal  property  exemption  of  $1,250 
mentioned,  in  addition  to  motor  vehicles. 

(b)  A  personal  income  tax  upon  individuals  resident  in  the 
state  and  on  incomes  of  non-residents  derived  in  the  state.  This  is 
similar  to  the  Federal  Income  Tax  law,  is  upon  net  income  with 
rates  from  1 — 3  per  cent  upon  a  graduated  scale. 

(c)  A  business  income  tax  upon  a  wide  range  of  business 
corporations,  domestic  and  foreign.  The  tax  is  levied  upon  the  net 
income  derived  from  business  within  the  state.  The  rate  is  4-1/2 
per  cent  upon  such  income.  This  tax  is  in  lieu  of  the  general  prop¬ 
erty  tax  upon  personal  property  and  capital  stock. 

(d)  Franchise  taxes  upon  utilities  based  upon  gross  intra¬ 
state  earnings. 

(e)  Certain  other  license,  privilege  and  business  taxes  of  lesser 
importance. 

(f)  An  inheritance  tax  and  an  estate  tax  on  net  estates  of 
over  $1,000,000. 

The  constitution  of  the  State  of  Pennsylvania  provides  that,  “All 
taxes  shall  be  uniform  upon  the  same  class  of  subjects  within  the 
territorial  limits  of  the  authority  levying  the  tax  and  shall  be  levied 
and  collected  under  general  laws.”  This  provision  has  been  in  the 
Pennsylvania  constitution  for  more  than  100  years,  and  has  been  adopted 
by  several  other  states. 

In  Pennsylvania  real  and  tangible  personal  property  are  taxed  only 
for  local  purposes.  The  personal  property  of  corporations  is  largely 
exempt.  Intangible  are  taxed  at  four  mills  on  the  dollar.  Certain 
classes  of  intangibles  are  taxed  exclusively  by  local  governments  and 
others  exclusively  by  the  state,  but  none  are  taxed  at  high  rates.  The 
state  government  is  supported  chiefly  by  various  kinds  of  business  taxes. 
These  include  a  capital  stock  tax,  corporate  loans  tax,  bank  stock  tax, 
building  and  loan  tax,  stock  transfer  tax,  gross  receipts  tax  on  the  prin¬ 
cipal  classes  of  public  utilities,  a  coal  tax  and  a  liquid  fuels  tax. 
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Kentucky  has  recently  abandoned  the  uniform  rule  and  now  taxes 
intangible  property  at  lower  rates.  Massachusetts  and  Connecticut  do 
not  have  a  constitutional  requirement  of  taxation  of  all  property  in 
proportion  to  value.  Massachusetts  has  an  income  tax. 

Minnesota  has  a  modified  general  property  tax.  Farm  land,  live 
stock,  farm  products,  stock  of  merchandise,  materials  and  manufactured 
articles,  tools,  implements  and  machinery,  the  stock  and  the  moneyed 
capital  of  banks  and  mortgage  loan  companies  are  assessed  at  33  1/3 
per  cent  of  their  true  value.  Urban  land  is  assessed  at  40  per  cent  and 
iron  ore,  mined  or  unmined,  is  assessed  at  50  per  cent  of  true  value. 
Household  goods  are  assessed  at  25  per  cent.  Agricultural  products 
in  the  hands  of  producers  and  not  held  for  sale,  all  agricultural  tools, 
implements  and  machinery  are  assessed  at  10  per  cent  and  all  other 
personal  property  subject  to  the  property  tax  is  assessed  at  40  per  cent 
of  value.  Money  and  credits  are  listed  separately  and  taxed  at  the  low 
rate  of  three  mills  on  the  dollar. 

Other  states  without  the  constitutional  requirement  of  the  uniform 
rule  are  Arizona,  California,  Colorado,  Delaware,  District  of  Columbia, 
Idaho,  Iowa,  Louisiana,  Maine,  Maryland,  Missouri,  Montana,  New 
Hampshire,  New  Mexico,  North  Dakota,  Oklahoma,  Oregon,  Rhode 
Island,  South  Dakota,  Virginia,  Wisconsin  and  Wyoming. 


An  Unenforceable  Tax  System  Undermines  Government 

Under  the  laws  of  the  State  of  Illinois,  a  duty  is  imposed  upon 
all  owners  of  personal  property  to  list  their  taxable  property  under  oath 
for  assessment  and  taxation.  When  persons  fail  to  make  a  voluntary 
listing,  it  is  the  duty  of  the  assessing  officials  to  make  a  guess  as  to 
the  value  of  their  property,  add  a  penalty  of  50  per  cent  thereto  and 
to  place  the  guess  and  penalty  upon  the  assessment  list.  The  constitu¬ 
tional  and  statutory  requirements  give  the  owners  of  personal  property 
the  practical  choice  between  perjury  and  taxation  of  property  at  con¬ 
fiscatory  rates.  The  asesssment  lists  indicate  that  some  of  the  owners 
of  such  property  choose  some  of  both.  Most  persons,  whether  indi¬ 
viduals  or  corporations,  take  more  rapidly  to  the  choice  of  perjury  than 
to  confiscatory  taxation  of  their  property.  This  is  simply  another  mani¬ 
festation  of  the  fact  that  a  law  which  is  unjust  and  inequitable  and 
which  does  not  command  public  support  and  sanction  cannot  and  will 
not  be  rigidly  enforced  by  officials  selected  by  the  people. 

In  this  connection  a  brief  extract  from  an  article  by  Mr.  John  A. 
Zangerlie,  auditor  of  Cuyahoga  County,  Ohio,  and  appearing  in  the 
“Clevelander”  of  April,  1928,  is  presented. 

“The  greatest  loss  to  a  community  is  a  debased  taxing  system 
is  not  the  loss  of  revenue  as  some  think.  It  is  rather  the  suspicion 
of  inequality  it  creates  as  between  taxpayers  and  taxpayers,  as  well 
as  between  taxpayers  and  tax-dodgers.  And  of  still  more  con¬ 
sequence  is  the  nausea,  contempt  and  disrespect  for  our  tax  laws 
resulting  therefrom. 
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If  contempt  for  law  could  be  confined  to  this  field  only,  it 
might  not  matter  so  gravely.  But  disrespect  for  one  kind  of  law, 
infracted  by  50,000  people  in  a  single  county,  tends  towards  dis¬ 
respect  for  all  law.  It  makes  for  the  insecurity  of  life,  liberty  and 
property,  which  men  of  affairs  and  business  cannot  sanction  with 
impunity. 

Nor  can  the  propertyless  escape;  for  the  value  of  their  labor  is 
fixed  by  industrial  activity  and  security  which  take  root  and  thrive 
only  in  the  soil  of  respect  and  obedience  to  law,  present  and  future.” 

A  Constitutional  Amendment  Should  be  Submitted  in  1930 

At  the  general  election,  held  November  2,  1926,  a  constitutional 
amendment  was  submitted  to  the  voters.  The  amendment  submitted  at 
that  time  was  for  the  purpose  of  permitting  the  General  Assembly  of 
the  state  to  employ  other  methods  of  taxation  than  those  now  provided 
by  the  constitution.  It  was  proposed  to  add  a  section  to  Article  IX  of 
the  state  constitution  to  be  designated  as  Section  14.  The  purpose  of 
the  proposed  amendment  was  to  give  the  General  Assembly  the  authority 
to  establish  a  taxation  system  free  from  the  limitations  contained  in 
sections  1,  3,  9  and  10  of  Article  IX  of  the  constitution.  The  then 
proposed  amendment  read  as  follows : 

Art.  IX.  Section  14.  From  and  after  the  date  when  this 
section  shall  be  in  force,  the  General  Assembly  shall  have  authority 
to  provide  by  general  law  for  the  levy  and  collection  of  taxes  for 
public  purposes  upon  persons,  property  and  income,  free  from  the 
limitations  contained  in  sections  one  (1),  three  (3),  nine  (9)  and 
ten  (10)  of  this  article.  Taxes  levied  under  the  authority  of  this 
section  shall  be  uniform  upon  all  persons,  property  or  income  of 
the  same  class.  All  real  estate  shall  be  in  one  class,  except  that 
mineral  land  and  land  devoted  to  reforestation  may  be  in  different 
classes.  Exemptions  from  taxation  may  be  established  only  by 
general  law.  This  section  shall  not  affect  existing  exemptions  estab¬ 
lished  by  law  under  the  authority  of  section  3  of  this  article.  Taxes 
by  valuation  under  the  authority  of  this  section  shall  be  based  upon 
a  value  to  be  ascertained  by  some  person  or  persons  to  be  elected 
or  appointed  in  such  a  manner  as  the  General  Assembly  shall  direct, 
and  not  otherwise.  No  act  for  the  imposition,  increase,  continu¬ 
ance  or  revival  of  a  tax  under  the  authority  of  this  section,  or  for 
the  establishment  of  exemptions  under  the  authority  of  this  section, 
shall  become  a  law  without  the  concurrence  of  two-thirds  of  the 
members  elected  to  each  house. 

The  Committee  recommends  to  the  General  Assembly  that  the 
necessary  steps  be  taken  to  give  the  voters  another  opportunity  to  remove 
the  present  limitations  upon  the  power  of  taxation  imposed  upon  the 
General  Assembly  by  the  constitution.  The  amendment  submitted  in 
1926  was  the  product  of  the  judgment  of  the  vast  majority  of  the 
various  economic  groups,  classes,  and  interests  in  the  State.  In  view  of 
this  fact,  the  Committee  recommends  that  substantially  the  same  amend¬ 
ment  be  submitted  to  the  voters  at  the  general  election  to  be  held  in 
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November,  1930.  It  is  the  opinion  of  the  Committee  that  the  proposed 
amendment,  if  adopted  by  the  people,  will  provide  all  reasonable  and 
adequate  safeguards  necessary  to  protect  the  interests  of  any  economic 
group  or  class.  It  will  do  so  without  provision  of  guarantees  that  any 
particular  economic  group  or  class  will  be  given  economic  favoritism. 

It  is  realized  that  any  constitutional  change  which  may  be  proposed 
will  meet  with  the  active  opposition  of  any  groups  or  interests  which 
are  in  fact,  or  which  believe  they  are,  the  beneficiaries  of  the  present 
chaotic  taxation  system.  It  is  to  be  expected  that  those  groups  and  indi¬ 
viduals,  who  profess  a  belief  in  the  form  but  fear  the  substance  of 
democratic  government,  will  oppose  any  constitutional  provision  granting 
not  unreasonably  limited  powers  in  taxation  to  the  elected  representa¬ 
tives  of  the  people.  There  is  nothing  to  be  gained  by  a  constitutional 
change  which  in  itself  will  guarantee  a  perpetuation  of  any  economic 
favoritism  now  enjoyed  by  individuals  and  groups.  Favored  groups  and 
individuals  may  be  expected  to  oppose  any  change  in  the  constitution 
which  might  result  in  the  abrogation  of  special  privileges  and  benefits. 
Concessions  to  such  opposition  would  defeat  the  purpose  of  any  con¬ 
stitutional  change. 


The  Method  of  Submission 

The  amendment  submitted  to  the  voters  in  1926  appeared  upon  a 
separate  ballot.  That  proposed  amendment  secured  a  substantial  ma¬ 
jority  of  those  voting  upon  the  question.  The  total  number  of  votes 
for  the  amendment  fell  far  short  of  a  majority  of  the  total  votes  cast 
at  the  general  election.  There  were  1,912,710  votes  cast  at  the  election, 
on  which  882,732  were  in  Cook  County  and  1,029,978  in  the  remainder 
of  the  state.  There  were  1,128,223  persons  who  voted  on  the  amend¬ 
ment,  of  which  651,768  voted  for  and  476,455  voted  against  the  amend¬ 
ment.  The  proposed  amendment  lacked  304,568  votes  for  a  constitu¬ 
tional  majority.  With  1,912,710  persons  voting  at  the  election,  784,487 
failed  to  vote  for  or  against  the  amendment.  The  election  returns 
appear  to  indicate  that  a  large  number  of  people  failed  to  vote  for  or 
against  the  amendment,  by  reason  of  the  fact  that  it  appeared  upon  a 
separate  ballot. 

It  seems  desirable,  in  the  submission  of  an  amendment  in  1930  to 
present  the  proposition  upon  a  ballot  in  a  manner  designed  to  be  effective 
in  securing  the  attention  of  the  voters.  In  this  connection  certain  plans 
have  been  suggested. 

One  of  the  plans  suggested  is  based  upon  the  theory  that  formal 
party  endorsement  of  a  proposed  amendment  commits  all  straight  party 
ticket  voters  to  a  vote  for  the  amendment,  unless  the  voter  specifically 
marks  the  ballot  against  the  proposition.  The  mechanics  of  this  theory 
would  be  (1)  to  secure  formal  party  endorsements  of  an  amendment 
in  party  conventions ;  (2)  to  prepare  the  regular  ballot  so  that  each  voter 
can  vote  for  or  against  the  amendments  on  the  regular  ballot,  and  (3) 
to  count  all  the  straight  party  ticket  votes,  of  political  parties  having 
endorsed  the  amendment,  as  votes  for  the  amendment  where  the  voter 
fails  to  mark  the  ballot  specifically  against  the  amendment. 
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Such  an  amendment  can  be  submitted  no  oftener  than  every  fourth 
year.  This  plan  should  be  attempted  in  1930  only  in  the  event  the 
Attorney  General  advises  the  General  Assembly  that  there  is  substantial 
legal  authority  to  the  effect  that  such  a  plan  will  meet  the  legal  require¬ 
ments  for  amending  the  constitution. 

In  the  event  the  Attorney  General  does  not  advise  that  there  is 
substantial  authority,  indicating  the  legality  of  the  above  outlined  plan, 
it  should  not  be  attempted.  If  the  facts  do  not  clearly  warrant  the  use 
of  the  above  outlined  plan,  your  Committee  recommends  that  an 
amendment  be  submitted  upon  the  ballot  in  a  manner  best  designed 
to  attract  the  attention  of  the  voters.  It  would  appear  that  this  can  be 
most  effectively  accomplished  by  providing  that  the  amendment  proposed 
be  placed  in  the  most  conspicuous  position  possible  upon  the  main 
ballot.  The  General  Assembly  can  and  should  provide  for  this. 

General  Conclusion 

In  the  opinion  of  the  Committee  there  is  unquestionable  need  for  a 
-constitutional  amendment  which  will  remove  the  limitations  imposed 
upon  the  General  Assembly  by  sections  1,  3,  9  and  10  of  Article  IX. 
Such  an  amendment  is  needed  to  remove  the  limitations  of  the  uniform 
rule  in  the  taxation  of  property  other  than  real  estate.  In  the  amend¬ 
ment  submitted  in  1926  it  was  specifically  provided  that  real  estate 
should  be  in  one  class  with  the  exceptions  of  mineral  land  and  land 
devoted  to  reforestation. 

The  existing  administrative  difficulties  involved  in  the  appraisal 
assessment  and  taxation  of  real  estate  would  not  be  relieved  or  affected 
by  the  amendment  formerly  submitted  and  again  proposed.  Improve¬ 
ment  in  real  estate  assessment  administration  in  the  State  of  Illinois 
is  not  subject  to  constitutional  limitations.  The  Legislature  can  create 
favorable  conditions  for  improved  real  estate  assessment  administration 
by  the  enactment  of  the  legislation  recommended  in  this  report.  In 
the  event  the  Legislature  does  enact  such  legislation,  the  Governor  will 
then  have  clearly  and  definitely  the  power,  the  duty  and  the  responsibility 
to  bring  about  improved  assessment  administration  throughout  the  State. 

If  the  General  Assembly  and  the  Governor  fail  in  1929  to  take 
the  steps  necessary  and  possible  to  bring  about  improved  real  estate 
assessment  administration  in  Illinois,  it  will  be  exceedingly  difficult  to 
convince  a  majority  of  the  voters  in  1930  that  they  should  remove  any 
of  the  existing  limitations  upon  the  taxing  powers  of  the  General 
Assembly. 
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CHAPTER  VI 

THE  FINANCIAL  CONDITION  OF  POLITICAL 

SUBDIVISIONS 

Many  bills  are  presented  at  each  session  of  the  General  Assembly,. 
affecting  the  tax  rates  of  various  political  subdivisions.  The  taxes 
raised,  by  any  local  government  for  any  fund,  are  determined  by 
the  assessed  value  of  the  property  and  the  tax  rate.  little  or  no 
information  has  been  available  to  the  General  Assembly  as  to  financial 
conditions  of  the  political  subdivisions  for  which  tax  rate  increases  are 
requested  from  time  to  time.  The  General  Assembly  is  told  that  tax 
rate  increases  are  absolutely  necessary  and  is  told  little  else. 

The  Committee  undertook  by  questionnaires  to  collect  some  per¬ 
tinent  information  concerning  taxes  levied,  collected  and  delinquent 
upon  various  classes  of  property  throughout  the  State.  An  attempt  was 
made  to  collect  some  pertinent,  reliable  information  as  to  the  financial 
condition  of  all  counties  and  of  many  cities,  towns,  villages  and  school 
districts.  Lists  of  questions  were  sent  out  to  county  treasurers,  county 
clerks,  city  town  and  village  clerks  and  to  the  clerks  of  boards  of 
education.  There  is  presented  in  the  following  paragraphs  a  brief.' 
discussion  of  some  of  the  information  obtained. 


INFORMATION  OBTAINED  FROM  COUNTY 

TREASURERS 

Under  date  of  November  30th,  1928,  letters  were  sent  to  all  county 
treasurers  in  the  state,  except  the  treasurer  of  Cook  County,  requesting, 
information  upon  the  following  specific  questions : 

1.  What  was  the  total  amount  of  taxes  for  all  state,  county 
and  local  purposes,  extended  in  the  county  for  collection  within. 
1913,  1920,  1923,  1924,  1925,  1926,  1927  and  1928,  and  levied  upon, 
lands,  mineral  rights,  town  and  city  lots,  railroads  and  personal- 
property  ? 

2.  What  was  the  total  amount  of  uncollected  taxes  levied  in 
the  county  for  all  state,  county  and  local  purposes  (but  not  special- 
benefit  taxes)  shown  upon  the  books  of  the  county,  upon  December 
1st,  1922,  1923,  1924,  1925,  1926,  1927  and  1928.  The  actual- 
amount,  separately  for  each  year ,  uncollected  upon  lands,  under— 
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ground  mineral  rights,  town  and  city  lots,  personal  property  and 
railroads,  without  any  deductions  for  any  cause,  is  desired. 

3.  What  was  the  total  amount  of  taxes  levied  upon  lands, 
upon  town  and  city  lots  sold,  and  upon  lands,  and  upon  town  and 
city  lots  forfeited  for  uncollected  taxes  during  the  calendar  years 
1922,  1923,  1924,  1925,  1926,  1927  and  1928? 

The  questions  were  sent  to  the  Treasurer  of  Cook  County  at  a 
much  later  date. 

Up  to  March  1st,  1929,  the  treasurers  of  the  following  counties 
had  failed  to  submit  the  information  requested : 


Alexander 

DeWitt 

Hardin 

Livingston 

Bond 

Douglas 

Henderson 

Macon 

Boone 

Edgar 

Jackson 

Madison 

Brown 

Edwards 

Jasper 

Marion 

Bureau 

Effingham 

Jefferson 

Marshall 

Cass 

Fayette 

Jersey 

Massac 

Christian 

Ford 

Johnson 

McHenry 

Coles 

Gallatin 

Kankakee 

Menard 

Crawford 

Grundy 

Knox 

Montgomery 

DeKalb 

Hancock 

Lawrence 

Morgan 

Moultrie 

Randolph 

Vermillion 

Peoria 

Richland 

Wabash 

Perry 

Saline 

Washington 

Piatt 

Sangamon 

Wavne 

Pike 

Schuyler 

White 

Pope 

Scott 

Will 

Pulaski 

Stark 

Winnebago 

Putnam 

LTnion 

Woodford 

Earlier  in  this  report  mention  has  been  made  of  the  fact  that 
approximately  $15,000,000  of  taxes  levied  upon  real  estate  in  Cook 
County  was  involved  in  litigation  of  assessments  in  1928.  The  fact 
that  each  year  in  Cook  County,  approximately  $12,000,000,  or  33  U3 
per  cent  of  the  taxes  extended  upon  personal  property,  is  uncol¬ 
lected  has  been  indicated  in  the  discussion  of  personal  property 
assessments.  There  is  presented  below  a  tabulation  based  upon 
the  replies  to  the  above  questions  received  from  the  treasurers 
of  six  counties. 
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TAXES  EXTENDED  FOR  COLLECTION  IN  1928  AND  SUCH 
TAXES  COLLECTED  AND  UNCOLLECTED  ON 

DECEMBER  1ST,  1928 


COUNTY 


Taxes  Extended 
Real  Estate, 
Railroad  and 
Mineral  Rights 


Taxes 

Extended 

Personal 

Property- 


Total  Taxes 
Extended 
for  1928 


Tazewell  . . 
Whiteside  . 
LaSalle  , . . 
Rock  Island 
Du  Page  . . 
St.  Clair. . . 
Williamson 


$1,379,743.70 
1,344,375.80 
3,030,017.88 
2,408,231.62 
3,813,630.28 
N.  R. 

1,595,370.54 


$  320,463.69 
301,507.57 
758,536.98 
599,589.80 
476,214.92 
N.  R. 
256,167.09 


$1,700,207.39 
1,645,8 83.37 
3,788,554.86 
3,007,821.41 
4,289,845.20 
5,672,728.16 
1,851,537.63 


R.  E..  R.  R. 
and  Mineral 
Rights  Taxes 
Due  May  1 
Uncollected 

COUNTY  Dec.  1,  1928 

Tazewell  . $  9,084.46 

Whiteside  .  16,009.68 

LaSalle  .  59,653.43 

Rock  Island .  50,164.22 

Du  Page .  184,820.98 

St.  Clair .  594,757.54 

Williamson  .  537,019.55 

Note — N.  R  indicates  No  Report. 


Personal 
Property  Taxes 
Due  May  1 

Total 

1928  Taxes 

Per  cent 

Uncollected 

Uncollected 

Uncollected 

Dec.  1,  1928 

Dec.  1,  1928 

Dec.  1,  192 g 

$  5,352.02 

$  14,436.48 

.8 

10,386.59 

26,396.27 

1.5 

49,655.89 

109,309.32 

2.8 

34,520.06 

84,684.28 

2.8 

130,198.97 

315,019.95 

7.3 

112,746.79 

707,504.33 

12.4 

22,095.03 

559,114.58 

30.1 

It  will  be  observed  that  there  is  a  great  variety  of  tax  collec¬ 
tion  results  indicated  in  these  six  counties.  The  percentage  of 
non-collections  ranged  from  .8  of  1  per  cent  in  Tazewell  County 
to  approximately  30  per  cent  in  Williamson  County.  The  fact 
that  both  St.  Clair  and  Williamson  Counties  had  real  estate  tax 
delinquencies  in  excess  of  $500,000,  indicates  that  in  some  sections 
of  the  State,  real  estate  tax  delinquencies  have  reached  alarming- 
proportions.  There  is  little  question  but  that  these  alarming 
delinquencies  upon  real  estate  are  due  to  a  combination  of  eco¬ 
nomic  and  assessment  causes.  Such  a  volume  of  real  estate  tax 
delinquency  reflects  a  rather  striking  failure  to  assess  real  estate 
within  the  counties  affected  at  an  approximately  uniform  relation 
to  value. 


The  failure  of  a  large  number  of  county  treasurers,  to  submit 
the  information  requested,  leads  the  Committee  to  infer  that  many 
of  these  failures  were  due  to  a  combination  of  the  following  rea¬ 
sons,  namely;  (1)  Some  county  treasurers  have  failed  to  maintain 
records  in  the  manner  necessary  to  make  this  information  avail¬ 
able  ;  (2)  The  delinquent  tax  conditions  in  some  of  the  counties 
are  such  that  the  local  officials  desire  to  withhold  exact  informa¬ 
tion  as  to  the  conditions  from  the  Legislature  and  from  the  people 
of  their  respective  counties. 
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THE  LAW  GOVERNING  BORROWING  IN  ANTICIPATION 

OF  TAXES 

Before  proceeding  with  any  discussion  of  the  financial  condition 
of  political  subdivisions,  it  is  considered  advisable  to  present  a 
brief  discussion  of  the  legal  provisions  governing  financing  in 
anticipation  of  taxes. 

Under  the  laws  of  the  State,  taxes  are  collected  once  in  every 
twelve  month  period.  Before  taxes  are  collected,  they  must  be 
formally  levied  and  must  be  extended  for  collection.  It  is  obvious 
that  unless  taxes  are  collected  within  the  first  few  days  of  the 
period  for  which  they  apply,  some  legal  provision  must  be  made 
for  temporary  borrowing  in  anticipation  of  tax  collection.  Real 
estate  taxes,  unpaid  on  May  1st,  bear  interest  at  the  rate  of  1  per 
cent  per  month  or  fraction  thereof.  For  all  practical  purposes  this 
provision  fixes  the  month  of  April  as  the  annual  tax  collection 
period  for  all  counties  in  the  state. 

Presumably  taxes  collected  once  each  year  are  collected  for 
a  definite  twelve  month  period.  The  laws  of  the  state  fail  to 
prescribe  the  particular  fiscal  period,  to  finance  the  expenditures 
of  which  taxes  are  collected  each  April.  If  the  law  did  not  provide 
for  temporary  borrowing  in  anticipation  of  taxes,  the  fiscal  period, 
for  which  annual  taxes  are  collected,  would  be  from  April  to  April. 

The  State  law  does  provide  for  borrowing  in  anticipation  of 
taxes  by  political  subdivisions.  This  authority  is  found  in  Chapter 
146^2,  Section  2,  of  the  revised  statutes,  which  reads  as  follows : 

“That  whenever  there  is  not  sufficient  money  in  the 
treasury  of  any  county,  city,  town,  village  or  other  municipal 
corporation  to  meet  and  defray  the  ordinary  and  necessary 
expenses  thereof,  including  all  expenses  for  building  purposes, 
it  shall  be  lawful  for  the  proper  authorities  thereof  to  provide 
a  fund  to  meet  all  said  expenses  by  issuing  and  disposing 
of  warrants  drawn  against  and  in  anticipation  of  any  taxes 
already  levied  by  said  authorities  for  the  payment  of  all  such 
ordinary  and  necessary  expenses  of  such  county,  city,  town, 
village  or  other  municipal  corporation  to  the  extent  of  75  per 
cent  of  the  total  amount  of  any  such  tax  levied ;  Provided, 
however,  that  warrants  drawn  and  issued  under  the  provisions 
of  this  section  shall  show  upon  their  face  that  they  are  payable 
solely  from  said  taxes  when  collected  and  not  otherwise,  and 
shall  be  received  by  any  collector  of  taxes  in  payment  of  the 
taxes  against  which  they  are  issued,  and  which  taxes  against 
which  said  warrants  are  drawn,  shall  be  set  apart  and  held  for 
their  payment.” 

Boards  of  Education  are  authorized  to  borrow  under  a  dif¬ 
ferent  section,  which  authorizes  borrowing  up  to  75  per  cent  of 
the  tax  levy  for  both  educational  and  building  funds,  but  limits 
the  interest  rate  upon  such  loans  to  five  percent. 

There  are  a  number  of  things  in  the  above  quoted  section 
which  are  not  very  definite.  It  would  seem  that  “ordinary  and 
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necessary  expenses  thereof,  including  all  expenses  for  building 
purposes,”  would  include  every  purpose  and  fund  for  which  taxes 
are  levied  or  can  be  levied  with  the  possible  exception  of  interest 
upon  and  retirement  of  debt.  Borrowing  to  refund  or  to  pay  the 
interest  upon  temporary  anticipation  loans  would  seem  to  be 
outside  the  purpose  for  which  money  can  be  borrowed  lawfully. 

There  are  a  number  of  things  in  this  section  which  would  seem 
to  be  fairly  definite.  The  provisions,  “that  whenever  there  is  not 
sufficient  money  in  the  treasury — it  shall  be  lawful  for  the  proper 
authorities  to  provide  a  fund — by  issuing  and  disposing  of  war¬ 
rants — ,”  appears  to  mean  that  provision  of  cash  according  to  the 
authority  of  this  section  is  the  only  lawful  manner  in  which  it  can 
be  done.  The  law  does  not  mean  that  cash  for  any  particular  fund 
cannot  be  provided  by  borrowing  from  another  fund  which  may 
have  surplus  cash.  Where  the  law  provides  that  “it  shall  be  lawful 
for  the  proper  authorities  thereof  to  provide  a  fund — by  issuing 
and  disposing  of  warrants  drawn  against  and  in  anticipation  of  any 
taxes  already  levied  by  said  authorities,”  it  would  appear  that  the 
cash  of  one  fund  cannot  be  used  to  pay  the  obligations  of  another 
fund  except  as  such  use,  which  is  borrowing,  is  specifically  author¬ 
ized  by  the  tax  levying  authorities  as  provided  in  this  section.  If 
a  county,  city  or  village  treasurer  can  use  any  of  the  cash  of  one 
fund  to  pay  obligations  of  another  fund  which  is  exhausted,  with¬ 
out  specific  authorization  by  the  county  board  or  the  council, 
then  he  can  use  it  without  limit.  It  would  seem  that  a  treasurer 
cannot  lawfully  use  or  borrow  the  money  of  one  fund  to  pay  the 
obligations  of  another  and  that  any  such  use  or  borrowing  without 
proper,  formal  authorization  is  a  misuse  of  public  money  for  which 
there  is  personal  liability. 

Authority  to  borrow  “to  the  extent  of  75  per  cent  of  the  total 
amount  of  any  such  tax  levied,”  has  the  appearance  of  a  specific,  defi¬ 
nite  limitation.  It  would  appear  that  the  total  amount  which 
lawfully  can  be  borrowed  for  any  fund,  from  banks  and  from  other 
public  funds,  is  75  per  cent  of  the  total  amount  of  the  tax  levied 
for  such  fund.  The  total  taxes  which  can  be  extended  for  collec¬ 
tion  for  any  fund  is  determined  by  the  maximum  permissible  tax 
rate  multiplied  by  the  total  assessed  valuation.  The  amount  of 
taxes  collected  for  any  fund  is  always  less  than  the  amount  ex¬ 
tended  because  of  delinquencies  and  collection  fees  and  costs.  The 
taxes  for  each  fund  and  purpose  are  formally  levied  by  a  resolution 
or  ordinance,  passed  by  the  tax  levying  authorities  of  each  local 
government.  The  amount  of  such  levy  must  be  based  upon  esti¬ 
mate.  The  major  factor  to  be  estimated  is  the  assessed  value  of 
property  and  this  involves  judgment.  There  is  nothing  to  prevent 
the  tax  levying  authorities  from  passing  an  ordinance  or  resolution 
to  levy  an  amount  of  taxes  for  any  fund  which  may  be  10  per  cent,  25 
per  cent,  50  per  cent  or  100  per  cent  in  excess  of  the  amount  of  taxes 
which  can  be  extended  for  collection.  There  is  a  presumption  that  good 
judgment  will  be  used  and  the  amount  of  the  levy  will  be  confined  to 
the  probable  assessment  times  the  probable  rate.  However,  as  the  amount 
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of  the  levy  fixes  the  lawful  temporary  borrowing  power,  the  tempta¬ 
tion  to  fix  the  levy  deliberately,  far  in  excess  of  the  probable  amount 
which  can  be  extended  for  collection,  is  too  strong  to  be  resisted  by 
the  tax  levying  authorities  of  many  local  governments. 

When  the  law  fixes  the  total  borrowing  capacity  at  75  per  cent  of 
the  tax  levy,  it  is  presumed  that  borrowing  in  anticipation  of  the  tax 
levy  of  any  fund — to  be  collected  in  April — will  not  commence  until  ap¬ 
proximately  nine  months  before  April,  which  is  around  August  of  the 
preceding  calendar  year.  This  is  indicated  by  both  the  75  per  cent  limit 
and  by  the  legal  requirement  that  tax  levies  must  be  certified  to  County 
Clerks  before  August  1st  of  each  year.  These  facts  would  seem  to  imply 
that  each  annual  tax  collection  is  intended  to  finance  local  governments 
for  a  twelve  month  period,  beginning  no  earlier  than  August  1st,  pre¬ 
ceding  the  annual  April  collection.  This  borrowing  arrangement  and 
annual  tax  financing  period  does  not  correspond  with  the  fiscal  year 
fixed  by  law  for  counties,  which  is  December  to  November,  both  in¬ 
clusive,  nor  with  the  fiscal  year  fixed  by  other  local  governments,  which 
is  the  calendar  year. 

The  law  governing  temporary  borrowing  in  anticipation  of  taxes  is 
rather  indefinite  and  is  subject  to  liberal  interpretations  which  permit 
exceedingly  unsound  practices.  It  would  seem  that  the  most  liberal  in¬ 
terpretation  of  the  law  would  confine  the  permissible  anticipation  of  the 
tax  levy  of  any  fund,  prior  to  December  1st,  by  counties,  to  75  per  cent 
of  the  amount  of  the  tax  levied.  It  would  confine  the  permissible  antici¬ 
pation  of  the  tax  levy  of  any  fund,  prior  to  December  31st,  by  cities, 
towns  and  villages,  to  75  per  cent  of  the  amount  of  the  tax  levied.  This 
liberal  interpretation  would  confine  total  borrowing  for  any  fund,  from 
banks  and  from  other  funds,  to  75  per  cent  of  the  tax  levy.  Such  an 
interpretation  would  overlook  the  fact  that  county  funds  must  continue 
to  be  financed  by  borrowing  from  December  1st  to  April,  and  that  some 
funds  of  other  local  governments  must  continue  to  be  financed  by  bor¬ 
rowing  from  December  31st  to  April.  Such  further  borrowing  brings 
the  total  loans  in  anticipation  of  taxes  by  April  well  over  100  per  cent 
of  the  taxes  collected.  This  interpretation  overlooks  the  fact  that  the 
incurrence  of  obligations,  which  results  in  an  accumulation  of  unpaid 
bills  on  December  1st  for  counties,  or  December  31st  for  cities,  towns 
and  villages,  is  a  direct  anticipation  of  taxes. 

The  temporary  borrowing  laws  are  indefinite  and  are  subject  to 
very  liberal  and  loose  interpretation.  The  laws  are  subject  to  such  lib¬ 
eral  interpretations  that  they  permit  many  local  governments  to  finance 
current  expenses  each  year  by  borrowing  amounts  in  excess  of  the  an¬ 
nual  taxes. 

INFORMATION  RECEIVED  FROM  COUNTY  CLERKS 

Under  date  of  November  26th,  a  letter  was  sent  to  all  of  the  county 
clerks  in  the  state,  except  for  Cook  County,  with  the  following  list  of 
specific  questions  upon  which  information  was  requested. 

1.  What  was  the  amount  of  the  tax  levy  made  by  resolution 

of  the  County  Board  for  the  county  general  fund,  the  county  high- 
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way  fund,  all  other  county  funds,  and  the  total  county  tax  rate, 
collectible  in  the  years  1922,  1923,  1924,  1925,  1926,  1927  and 
1928? 

2.  What  was  the  actual  tax  levy  extended  for  collection  for 
the  county  general  fund  and  collectible  in  1922,  1923,  1924,  1925, 
1926,  1927  and  1928,  the  amount  not  collected,  and  the  net  amount 
actually  received  from  the  county  treasurer  for  the  fund  during 
each  year  from  both  current  and  delinquent  taxes? 

3.  What  net  amounts,  after  deductions  for  office  expenses, 
were  paid  into  the  county  general  fund  in  1922,  1923,  1924,  1925, 

1926,  1927  and  1928,  by  the  sheriff,  recorder,  circuit  court  clerk, 
county  clerk,  probate  clerk,  treasurer  and  other  officers  ? 

4.  What  was  the  cash  balance  of  the  county  general  fund 
shown  on  the  books  of  the  county  on  April  1st,  1927,  on  December 
1st,  1927,  on  April  1st,  1928,  on  December  1st,  1928? 

5.  What  was  the  total  amount  of  outstanding  and  unpaid 
obligations — unpaid  bills  and  payrolls — of  the  county  general  fund 
on  April  1st,  1927,  December  1st,  1927,  April  1st,  1928,  and  on 
December  1st,  1928? 

6.  What  temporary  loans  from  other  funds,  from  banks  or 
outside  parties,  including  anticipation  warrants,  for  the  county  gen¬ 
eral  fund  were  outstanding  on  April  1st,  1927,  on  December  1st, 

1927,  on  April  1st,  1928,  and  on  December  1st,  1928? 

7.  Give  the  purpose,  the  amount,  the  year  when  issued,  the 
year  of  final  retirement  and  the  amount  now  outstanding  of  each 
bond  issue  outstanding  against  your  county  on  December  1st,  1928? 
The  questions  were  sent  to  the  Cook  County  Clerk  at  a  later  date. 
Up  to  March  1st,  1929,  the  county  clerks  of  the  following  counties 
had  failed  to  submit  the  information  requested. 


Adams 

Ford 

Madison 

Alexander 

Franklin 

Mason 

Boone 

Fulton 

Massac 

Brown 

Gallatin 

McHenry 

Bureau 

Greene 

McFean 

Christian 

Hardin 

Montgomery 

Clay 

Jasper 

Morgan 

Coles 

Johnson 

Ogle 

DeKalb 

Kankakee 

Peoria 

De  Witt 

Kendall 

Piatt 

Douglas 

Knox 

Pike 

Edgar 

FaSalle 

Pope 

Edwards 

Fawrence 

Pulaski 

Effiingham 

Macon 

Richland 

Fayette 

Scott 

Macoupin 

White 

Saline 

Tazewell 

Whiteside 

W  abash 

Will 

Washington 

Winnebago 

Wayne 

Woodford 

Ill 


There  is  presented  below  a  tabulation  of  some  of  the  information 
•received  from  the  county  clerks  of  six  counties : 
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This  information  pertains  only  to  the  general  fund  of  counties. 
The  above  tabulation  indicates  that  the  financial  condition  of  county 
general  funds  varies  from  a  condition  of  conservative  soundness  to 
conditions  which  are  extremely  bad.  In  considering  these  figures,  it 
should  be  remembered  that  borrowing  in  anticipation  of  taxes  is  based 
upon  the  tax  levy.  Evidence  of  a  widespread  practice  of  making  a  tax 
levy,  as  the  basis  of  borrowing,  grossly  in  excess  of  the  amount  which 
is  ultimately  collected  is  indicated.  Three  of  the  above  counties,  Mar¬ 
shall,  St.  Clair  and  Williamson  failed  to  report  the  amounts  of  taxes 
received,  for  comparison  with  the  amount  levied  by  resolution.  It  will 
be  observed  that  in  the  case  of  Rock  Island  County,  the  tax  collected  in 
April,  1928,  was  only  69  per  cent  of  the  amount  of  the  tax  previously 
levied  by  resolution  for  collection  on  that  date.  The  amount  of  general 
fund  taxes  received  in  Sangamon  County  in  1928,  was  only  83  per  cent 
of  the  amount  levied  by  resolution  for  collection  in  1928.  These  figures 
illustrate  the  common  practice  of  passing  a  tax  levy  resolution  far  in 
excess  of  actual  tax  collections  based  thereon.  They  indicate  the  extreme 
unsoundness  of  making  the  tax  levy  resolution  the  basis  for  borrowing 
money  in  anticipation  of  taxes. 

It  is  curious  to  observe  that  the  1928  loans  in  anticipation  of  taxes- 
made  for  the  general  funds  of  Marshall,  Rock  Island,  Sangamon  and 
Williamson  Counties  are  well  within  75  per  cent  of  the  general  fund  tax 
levy  resolutions  of  these  counties  adopted  in  1927.  However,  in  the 
case  of  each  of  these  counties,  1929  tax  collections  were  anticipated  by 
December  1st,  1928,  by  the  incurrence  of  proportionately  large  amounts 
of  expenditures  resulting  in  unpaid  bills.  In  the  case  of  Williamson 
County,  for  example,  the  anticipation  warrants  outstanding,  plus  unpaid- 
bills  on  December  1st,  1928,  are  equal  to  approximately  200  per  cent  of 
the  general  fund  taxes  extended  for  collection  in  1928.  The  figures  in¬ 
dicating  the  conditions  of  Vermillion  County  and  Williamson  County 
represent  a  contrast  of  extreme  conditions.  Vermillion  County  had  a 
large  unencumbered  cash  balance  on  December  1st,  1928.  It  is  evident 
from  this  fact  that  the  general  fund  of  this  county  is  financed  entirely 
upon  a  cash  basis  with  no  anticipation  of  taxes  at  any  time  in  any  form.. 
It  is  evident  from  the  figures  indicating  the  financial  condition  of  Wil¬ 
liamson  County  that,  by  December  1st,  1928,  the  probable  general  fund 
tax  receipts  of  this  county  have  been  anticipated  for  from  two  to  four 
years  in  advance  of  their  collection. 

The  Committee  has  reason  to  believe  that  some  of  the  county  clerks 
who  failed  to  respond  to  the  questions  sent  to  them  have  failed  to  give 
the  information  because  the  financial  condition  of  their  counties  was 
such  on  December  1st,  1928,  that  there  is  a  desire  to  conceal  these  con¬ 
ditions  from  the  Legislature  and  from  the  people  in  the  respective  coun¬ 
ties. 

INFORMATION  RECEIVED  FROM  CITY,  TOWN 
AND  VILLAGE  OFFICIALS 

Under  date  of  January  8th,  a  letter  was  sent  to  a  considerable  num¬ 
ber  of  city,  town  and  village  clerks  throughout  the  state  requesting  ap¬ 
proximately  the  same  information  pertaining  to  their  general  or  corpo¬ 
rate  funds  as  the  information  requested  from  county  clerks.  The  infor¬ 
mation  was  requested  from  city,  town  and  village  clerks  as  to  financial 
condition  as  of  December  31st. 
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There  is  presented  in  the  following  tabulation,  some  of  the  infor¬ 
mation  indicating  the  financial  condition  of  ten  cities,  towns  and  villages 
in  the  state : 
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In  the  case  of  each  of  these  political  subdivisions,  with  the  ex¬ 
ception  of  Evanston,  1929  tax  collections  had  been  heavily  anticipated 
by  temporary  loans  on  December  31st,  1928.  In  the  case  of  the  five 
smaller  political  subdivisions,  Carlinville,  Hinsdale,  Pittsburg,  Virginia 
and  Murphysboro,  there  was  proportionately  excessive  anticipation  of 
1929  taxes,  on  December  31st,  1928,  by  the  incurrence  of  obligations  re¬ 
sulting  in  unpaid  bills.  The  tax  levy  for  each  of  these  municipalities, 
collectible  in  1929,  is  not  shown.  It  is  evident  that,  in  the  case  of  most 
of  them,  probable  total  tax  collections  in  1929  had  been  anticipated  and 
obligated  in  full  prior  to  December  31st,  1928.  Furthermore,  the  general 
fund  of  each  of  these  political  subdivisions  must  be  financed  from  De¬ 
cember  31st  until  April  by  additional  anticipation  of  future  taxes  in 
some  form  or  other.  Before  further  taxes  are  received,  the  total  unpaid 
bills  and  anticipation  warrants  will  be  approximately  one-fourth  more 
than  the  amounts  accumulated  on  December  31st. 

This  means  that,  when  taxes  are  received  in  1929  for  several  of 
these  municipalities,  the  total  amount  collected  will  be  far  from  suffi¬ 
cient  to  retire  the  total  obligations  incurred  by  that  time.  The  excess 
will  need  to  be  carried  forward  as  unpaid  bills  or  refunded  by  borrow¬ 
ing  in  anticipation  of  taxes  collectible  in  1930.  No  matter  what  the 
form  of  such  obligations  may  be,  they  indicate  that  (1)  many  political 
subdivisions  are  incurring  obligations  for  current  expenses  each  year 
substantially  in  excess  of  current  revenue,  and  (2)  many  political  sub¬ 
divisions  are  carrying  forward  from  year  to  year  a  volume  of  floating 
indebtedness  with  no  provision  for  ultimate  retirement  as  required  by 
the  constitution.  These  conditions  indicate  that  the  laws  of  the  state 
are  effective  in  limiting  revenue,  but  are  ineffective  in  corresponding 
limiting  expenditures  to  such  revenue. 

The  annual  reports  of  the  comptroller  of  the  City  of  Chicago,  in¬ 
dicate  that  the  City  of  Chicago  is  anticipating  the  annual  tax  receipts  of 
the  corporate  fund,  each  year,  far  in  excess  of  such  anticipation  au¬ 
thorized  by  law,  or  represented  by  sound  practice.  The  report,  for  the 
year  ending  December  31st,  1927,  shows  that  the  corporate  fund  taxes, 
extended  for  collection  in  1928  totaled  $44,070,250.  The  report  shows 
an  estimate  that  $3,525,620  of  this  amount  would  not  be  received  be¬ 
cause  of  delinquencies  and  collection  costs.  It  was  estimated  in  the  re¬ 
port  that  approximately  $40,544,630  would  be  received  in  1928  by  the 
corporate  fund  from  the  tax  levy.  The  report  shows  that  upon  Decem¬ 
ber  31st,  1927,  there  were  outstanding  tax  anticipation  warrants  of  the 
corporate  fund  in  the  amount  of  $32,750,000.  This  total  of  tax  antici¬ 
pation  warrants  was  approximately  75  per  cent  of  the  taxes  extended 
for  collection.  The  report  shows  further  anticipation  of  taxes,  collectible 
in  1928  and  later,  to  the  extent  of  $10,000,000  by  temporary  loans  from 
other  funds.  These  figures  indicate  that,  by  December  31st,  1927,  the 
City  of  Chicago  had  borrowed  $42,750,000  in  anticipation  of  taxes  col¬ 
lectible  in  1928  and  later  years.  At  that  time  it  was  estimated  that 
$40,544,630  would  be  collected  from  taxes  in  1928.  These  figures  sim¬ 
ply  indicate  that,  during  the  month  of  December,  1927,  the  City  of  Chi¬ 
cago  commenced  anticipating  the  corporate  fund  taxes  collectible  in 
1929. 
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The  City  of  Chicago  authorities  attempt  partially  to  reconcile  pres¬ 
ent  methods  of  financing  with  the  methods  authorized  by  law.  This  is 
done  by  passing  a  tax  levy  ordinance  very  early  in  each  calendar  year. 
This  is  done  to  secure  legal  authority  to  finance  by  borrowing  early  in 
the  year.  During  the  month  of  January  each  year,  the  city  starts  bor¬ 
rowing  for  the  corporate  fund  in  anticipation  of  taxes,  collectible  one 
year  from  the  following  April.  It  is  the  practice  to  borrow  from  the 
banks  on  anticipation  warrants  up  to  the  75  per  cent  limit  permitted  by 
law.  The  remainder  of  the  cash,  required  prior  to  December  31st,  is 
provided  by  temporary  loans  from  other  funds  in  the  possession  of  the 
city.  This  practice  leads  to  unique  results.  During  the  period  from 
January  to  April  of  each  year,  the  corporate  fund  of  the  city  is  financed 
by  borrowing  in  anticipation  of  taxes  to  be  collected  more  than  twelve 
months  later.  The  taxes  collected  each  year  are  substantially  less  than 
the  total  temporary  loans  and  unpaid  bills  accumulated  by  the  time  an¬ 
nual  taxes  are  collectible. 

INFORMATION  RECEIVED  FROM  SCHOOL  DISTRICT 

OFFICIALS 

Under  date  of  January  15,  1929,  a  list  of  questions  was  sent  to 
several  hundred  school  districts  in  the  state.  The  questions  were  similar 
to  those  sent  to  county  clerks,  and  to  city,  town  and  village  clerks.  Spe¬ 
cific  information  was  requested  as  to  the  financial  condition  of  educa¬ 
tional  and  building  funds  as  of  December  31st,  1928.  Approximately 
one-third  of  the  school  districts  had  replied  to  the  questions  by  March 
1st,  1928.  The  replies  indicate  that  the  financial  condition  for  some  of 
the  school  districts  is  very  unsound.  The  replies  indicate  that  school  dis¬ 
tricts,  generally,  are  in  somewhat  better  financial  condition  than  other 
political  subdivisions.  This  is  undoubtedly  due  to  the  fact  that  school 
districts  do  not  have  considerable  amounts  of  bond  fund  and  trust  fund 
cash  on  hand.  For  this  reason  they  are  not  subject  to  the  temptations  of 
loose  and  unlawful  temporary  borrowing  and  other  forms  of  tax  antici¬ 
pation. 

General  Conclusions 

The  Committee  has  made  reasonable  requests  for  definite,  specific 
information  from  political  subdivisions.  The  majority  of  the  political 
subdivisions  have  failed  to  submit  the  information  requested  within  a 
reasonable  time.  For  this  reason  the  General  Assembly  should  give  scant 
consideration  to  most  requests  for  legislation  authorizing  local  tax  rate 
increases.  The  Committee  could  require  the  presentation  of  tke  infor¬ 
mation  requested  by  legal  process.  The  expense  and  work  involved 
would  be  tremendous  and  should  not  be  necessary.  In  the  opinion  of  the 
Committee,  the  General  Assembly  can  not  consider  tax  rate  legislation 
for  political  subdivisions  intelligently,  without  more  definite  information 
upon  the  financial  conditions  of  political  subdivisions,  than  is  now  avail¬ 
able.  Steps  should  be  taken  to  make  an  extensive  fund  of  specific  in¬ 
formation  currently  available  to  the  General  Assembly  in  the  future. 
In  the  meantime,  little  local  tax  rate  legislation  should  be  given  consid- 
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eration,  because  it  is  evident  that  tax  rate  increases  pyramid  the  tax 
burden  upon  the  victims  of  political  assessment  administration. 

It  is  evident  that  the  laws  governing  the  financing  of  local  govern¬ 
ments  have  been  effective  in  limiting  revenues,  but  have  been  ineffective 
in  limiting  expenditures  to  revenues.  Excessive  tax  anticipation,  by  law 
practices  of  temporary  borrowing  and  the  accumulation  of  unpaid  bills, 
appear  to  be  a  direct  result  and  an  almost  necessary  adjunct  of  a  political 
assessment  system.  Ineffective  assessment  administration,  in  many 
sections  of  the  state,  has  contributed  heavily  to  bring  about  an  unfor¬ 
tunate  condition  of  excessive  anticipation  of  taxes.  Future  taxes  are 
extensively  anticipated  because  many  political  subdivisions  are  spending 
money  each  year  in  excess  of  the  revenue  derived  from  taxation  and 
other  sources.  The  General  Assembly  is  constantly  importuned  to 
increase  local  tax  rates  so  that  local  governments  can  narrow  the  gap 
between  revenues  and  expenditures. 
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CHAPTER  VII 

THE  FAILURE  OF  THE  GENERAL  PROPERTY  TAX 

IN  THE  STATE  OF  ILLINOIS 

% 

By  John  C.  Watson 

Importance  of  the  General  Property  Tax  in  Illinois 

The  revenue  system  of  Illinois  has  remained  substantially  un¬ 
changed  since  the  admission  of  the  State  to  the  Union  in  1818.  The 
general  property  tax  has  always  been  its  chief  source  of  funds  for 
nearly  all  public  purposes.  The  state  itself  is  the  only  taxing  district 
that  derives  more  than  one-half  of  its  support  from  other  sources.  Var¬ 
ious  forms  of  licenses  contribute  a  substantial  portion,  though  usually 
far  less  than  one-half,  of  the  funds  used  by  cities.  Receipts  from  fees 
and  commissions  are  a  portion,  usually  a  relatively  small  portion,  of  the 
moneys  expended  by  counties.  For  all  other  purposes,  including  the 
various  school  and  highway  funds,  which  together  usually  make  up  more 
than  one-half,  frequently  much  more  than  one-half,  of  total  expendi¬ 
tures,  the  general  property  tax  is  substantially  the  only  source  of  funds. 

Rapid  Increase  in  Taxes  in  Recent  Years 

When  the  present  constitution  of  Illinois  was  adopted  in  1870  the 
state  was  largely  undeveloped.  Most  of  its  people  were  settlers  or 
the  children  of  settlers  and  remembered  the  hardships  of  pioneer  days. 
The  development  of  the  state  had  been  retarded  by  the  Civil  War,  the 
effects  of  which  continued  to  be  felt  in  a  depreciated  currency  until 
1  Q78,  and  in  a  gradual  fall  in  the  prices  of  commodities  until  about  the 
'^ar  1897.  In  the  thirty  years  following  the  Civil  War  the  state  suf¬ 
fered  the  devasting  effects  of  two  great  financial  panics,  which  destroyed 
or  transferred  to  other  owners  a  large  amount  of  the  wealth  which  had 
been  earned  by  its  citizens.  During  all  this  period  of  time,  the  people 
of  the  state,  if  measured  by  the  standards  of  today,  had  little  tax  paying 
ability.  For  this  reason  they  permitted  levies  of  taxes  for  only  a  few 
purposes.  Fortunately  for  them  the  dollar  then  had  far  greater  pur¬ 
chasing  power  than  it  has  had  in  the  period  of  rising  prices,  more 
especially  since  the  United  States  entered  the  World  War. 

Advancing  prices  of  commodities  and  property,  beginning  in  the 
closing  years  of  the  nineteenth  century,  continued,  with  only  temporary 
interruptions,  for  more  than  twenty  years.  In  the  later  portion  of  this 
period  increasing  prices  were  greatly  accelerated  both  by  inflation  and 
by  the  urgent  demand  caused  by  the  great  war.  It  was  a  period  of  op¬ 
timism,  confidence,  and  increased  standards  of  living.  The  people 
began  to  demand  of  the  state  better  service  and  new  forms  of  service, 
a  demand  that  has  grown  more  insistent  and  continues  to  this  day. 
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Methods  of  Increasing  Taxes 

In  recent  years  there  have  been  rapidly  increasing  complaints  that 
funds  for  certain  purposes  were  insufficient  to  meet  the  public  needs. 
The  General  Assembly  has  often  been  appealed  to  for  relief  from  this 
condition  and  has  responded  to  many  such  appeals.  Increased  taxing 
power  has  been  granted  in  the  following  different  ways : 

1.  The  basis  of  assessed  valuations,  fixed  at  one-fifth  of  so- 
called  full  valuations  in  1899,  was  increased  to  one-third  in  1909, 
to  one-half  in  1919,  and  to  “full  valuation"  in  1927.  All  of  these 
increases  in  the  basis  of  assessment  were  asked  for  by  the  City  of 
Chicago,  for  the  purpose  of  increasing  the  limit  of  its  indebtedness, 
restricted  in  all  taxing  districts  by  the  constitution  to  five  per 
cent  of  total  assessed  valuations.  There  is  no  doubt,  however,  that 
increase  in  the  basis  of  valuations  was  usually  expected  to  facil¬ 
itate  an  increase  in  revenue,  and  that  it  so  resulted. 

2.  Increasing  the  limit  of  indebtedness  in  the  City  of  Chicago 
usually  increased  it  throughout  the  state.  In  some  years,  however, 
especially  in  the  year  1927,  increase  in  the  basis  of  valuations  was 
accompanied  by  statutory  limitation,  afterwards  declared  uncon¬ 
stitutional,  of  the  power  to  incur  indebtedness  outside  of  the  City 
of  Chicago.  Since  the  enactment  of  limitations  in  1928,  demands 
for  removal,  or  at  least  the  relaxing  of  such  statutory  limitations 
have  been  especially  urgent.  A  bill  to  effect  this  result  in  all  cities, 
villages,  and  school  districts  is  now  pending  in  the  General  As¬ 
sembly. 

3.  In  every  year  when  the  basis  of  valuations  was  changed, 
compensating  reductions  in  most  tax  rates  were  made  for  the  pur¬ 
pose,  according  to  advocates  of  the  change,  of  preventing  any 
increase  in  taxes.  But  increase  in  the  basis  of  valuation  was 
promptly  followed  by  appeals  for  increase  in  tax  rates.  The 
General  Assembly  has  frequently  granted  such  increases  in  rates 
and  now  has  several  bills  of  this  character  under  consideration. 
For  some  purposes  power  was  given  to  increase  tax  rates  by  refer¬ 
endum  vote,  and  such  increased  rates  have  frequently  been  voted, 
especially  in  school  districts  in  cities  in  which  property  is  assessed 
at  far  less  than  the  average  percentage  of  real  value  obtaining  in 
other  cities  or  in  the  state  as  a  whole. 

4.  In  1901,  the  so-called  Juul  law  was  enacted  limiting  to  one 
per  cent  of  full  valuations  the  taxes  which  might  be  levied  on 
property,  and  requiring  the  scaling  of  tax  rates  in  every  taxing 
district  where  the  total  rate  exceeded  the  limit  named.  Complaint 
of  inadequacy  of  funds  soon  led  to  the  enactment  of  laws  ex¬ 
cepting  certain  kinds  of  taxes  from  scaling  under  the  Juul  law. 
So  frequently  has  this  been  done,  especially  in  recent  years,  that 
the  exceptions  now  exceed  the  rates  subject  to  the  rule.  As  might 
be  expected,  there  are  now  very  few  taxing  districts  in  the  state 
in  which  the  total  tax  rate  is  as  low  as  two  per  cent  of  "full 
valuations."  In  the  rural  districts  it  usually  varies  between  two  and 
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three  per  cent  and  in  most  cities  between  three  and  four  per  cent. 
In  some  cities  it  reaches  five  and  even  six  per  cent.  Very  high 
tax  rates,  however,  are  almost  always  found  in  those  cities  in 
which  property  is  assessed  at  a  very  low  percentage  of  its  real  value. 

5.  In  order  to  avoid  the  limitations  of  tax  rates  and  es¬ 
pecially  the  constitutional  limitations  of  indebtedness,  the  device 
has  been  used  of  establishing  new  taxing  districts  with  overlapping 
territory,  and  often,  especially  in  cities,  with  the  same  or  substan¬ 
tially  the  same  territory  as  is  found  in  already  existing  taxing 
districts.  As  a  result  of  this  practice  there  are  no  taxing  districts 
in  the  state  in  which  property  is  not  at  all  times  subject  to  the 
danger  of  bond  issues  for  from  four  to  seven  different  purposes. 
Rural  property  is  now  paying  on  the  interest  and  principal  of 
such  bond  issues  for  from  one  (state  bonds)  to  as  many  as  two 
or  three,  and  occasionally  four  different  purposes.  Few  cities  are 
now  paying  on  the  interest  and  principal  of  bond  issues  for  less 
than  three  different  purposes.  Many  cities  are  paying  on  bonds  for 
four  or  five  different  purposes,  such  bonds  having  been  issued  by  the 
state,  county,  township,  city,  park  district,  sanitary  district,  or 
school  district,  the  latter  occasionally  divided  into  elementary  and 
high  school  districts.  All  of  the  taxing  districts  named  have  inde¬ 
pendent  tax  rates,  independent  bonding  power,  and  independent 
administrative  boards.  Even  where  they  have  identical  or  sub¬ 
stantially  identical  territory,  there  is  no  co-ordination  of  budgets, 
tax  levies  or  bond  issues. 

Tax  Resistance 

Practically  all  of  the  increased  cost  of  government  has  been  im¬ 
posed  on  property.  So  long  as  property  continued  to  increase  in  value, 
property  owners  manifested  little  concern  and  made  no  effective  re¬ 
sistance.  It  was  deflation  beginning  in  1920  that  began  to  arouse  com¬ 
plaints  about  taxes  among  owners  of  farm  and  village  property.  It  is 
the  greatly  reduced  activity  if  not  actual  depression  in  values  of  urban 
property  that  has  recently  aroused  similar  complaints  in  the  cities. 

A  Reappraisal  of  the  General  Property  Tax 

Two  powerful  forces  in  Illinois  seem  about  to  engage  in  conflict 
on  the  subject  of  taxation.  One  is  the  urgent  demand  for  additional 
services  to  be  paid  for  by  increased  taxes  on  property.  The  other  is 
the  resistance  of  property  owners  to  further  increases  in  such  taxes.  In 
view  of  the  impending  conflict,  a  reappraisal  of  the  general  property 
tax  will  be  timely.  In  the  following  pages  it  is  proposed  to  examine 
the  general  property  tax  in  the  light  of  information  which  has  for  the 
first  time  recently  become  available.  In  particular  an  attempt  will  be 
made  to  determine  at  least  with  fair  approximation  the  relationship  be¬ 
tween  the  net  income  derived  solely  from  the  ownership  of  different 
kinds  of  property  and  the  taxes  levied  on  such  property,  and  the  re¬ 
lationship  between  net  income  derived  from  other  sources  and  taxes 
thereon  levied  for  state,  county  and  local  purposes.  Net  income  is  here 
taken  as  the  basis  of  comparison  because  in  the  long  run  all  taxes  on 
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any  property  are  expected  to  be  paid  out  of  the  net  income,  using  this 
term  in  its  broadest  meaning,  produced  by  that  property.  In  other 
words,  all  general  property  taxes  are  levies  on  net  income  for  which 
the  relative  value  of  each  parcel  or  piece  of  property  is  assumed  to  be 
an  equitable  measure. 

General  Property  Tax  Was  Equitable  in  Early  History  of  State 

In  the  earlier  history  of  the  state  the  general  property  tax  was 
equitable.  Practically  every  household  then  owned  and  operated  land 
and  resided  in  its  own  home.  There  were  no  large  cities,  not  many 
villages,  little  tenancy,  little  intangible  property,  few  corporations,  few 
professional  people,  and  little  employment  for  wages  or  salaries.  There 
were  no  wide  variations  in  poverty  and  wealth. 

In  the  early  history  of  the  state  there  was  little  tax  inequality  or 
evasion.  Real  estate  was  easily  assessed.  Personal  property  was  almost 
wholly  in  forms  which  could  not  easily  evade  assessment.  The  owner¬ 
ship  of  real  property  and  tangible  personal  property  was  a  fair  measure 
of  ability  to  pay  taxes.  The  owners  of  property  could  not  easily  shift 
their  taxes  by  increasing  the  prices  of  their  products,  so  that  there  was 
little  indirect  taxation. 

In  the  first  seventy  or  eighty  years  of  its  history,  the  state  had  no 
serious  problems  of  taxation.  It  was  its  rapid  growth  in  population 
after  the  Civil  War,  its  industrial  development,  especially  in  the  last  forty 
or  fifty  years,  and  the  great  change  in  the  vocations  of  its  people  that 
gave  rise  to  the  same  problems  of  taxation  that  had  earlier  appeared  in 
the  older  states.  Today  the  state  is  predominantly  urban.  Less  than 
one-seventh  of  its  people  reside  on  farms.  The  percentage  of  house¬ 
holds  owning  real  estate  has  greatly  declined.  Less  than  59  per  cent  of 
the  farms  and  less  than  45  per  cent  of  the  farm  acreage  are  now  oper¬ 
ated  by  owners.  Less  than  37  per  cent  of  urban  homes  in  cities  of  2500 
or  more  are  owned  by  their  occupants.  In  the  City  of  Chicago  only 
about  27  per  cent  of  homes,  both  individual  houses  and  apartments,  are 
owned  by  their  occupants. 

Net  Income  From  Interest  and  Dividends 

As  the  percentage  of  people  owning  real  estate  has  declined,  the 
percentage  of  people  owning  intangible  property  has  greatly  increased. 
Net  income  from  interest  and  dividends  received  by  residents  of  Illinois 
in  1921  was  estimated  by  the  National  Bureau  of  Economic  Research  (1) 
to  be  nearly  one-half  billion  dollars.  The  Federal  income  tax  returns 
show  an  increase  of  nearly  32  per  cent  in  net  income  of  Illinois  indi¬ 
viduals  from  1921  to  1924.  In  spite  of  a  greatly  reduced  number  of 
returns  due  to  increase  in  personal  exemptions  in  1925,  the  exemption 
from  normal  tax  given  dividends  paid  to  residents  of  Illinois  increased 
from  $194,930,754  in  1921  to  $313,696,394  in  1926. 

(1)  Note:  Income  in  the  Various  States,  Its  Sources  and  Distribution,  1919,  1920 
and  1921.  New  York,  1925.  See  Vol.  7,  page  223. 
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Net  income  of  Illinois  residents  received  from  interest  and  divi¬ 
dends  now  probably  exceed  six  hundred  million  dollars  annually.  It  is 
probably  much  nearer  seven  hundred  millions.  If  the  average  interest 
and  dividend  rate  of  productive  intangibles  is  five  per  cent,  the  people 
of  Illinois  now  own  between  twelve  and  fourteen  billion  dollars  in  par 
value  of  productive  intangibles.  In  addition  there  must  be  a  considerable 
amount  of  unproductive  intangibles  which  have  substantial  value.  The 
tremendous  total  value  of  all  intangibles  owned  by  Illinois  residents 
cannot  be  much  less  than  the  total  value  of  all  real  property  in  the  state, 
which  total  is  now  probably  about  seventeen  or  eighteen  billion  dollars. 
This  estimate  includes  no  real  estate  owned  by  corporations,  the  income 
of  which  is  received  in  the  form  of  dividends. 

Net  Income  From  Personal  Industry 

As  the  percentage  of  people  owning  real  estate  has  declined,  and 
of  people  owning  intangible  property  has  increased,  there  has  also  been 
a  rapid  increase  in  the  percentage  of  total  net  income  from  all  sources 
which  is  derived  from  wages,  salaries,  fees  and  commissions.  Personal 
industry  has  always  been  the  most  important  source  of  income  received 
by  the  people  of  the  state.  At  first  it  was  inseparably  connected  with 
the  ownership  of  property.  People  owning  property  operated  it  them¬ 
selves,  thus  employing  their  own  labor  and  management.  This  class  of 
people  still  exists,  consisting  chiefly  of  farmers,  both  farm  owners  and 
farm  tenants,  artisans,  and  owners  of  unincorporated  mercantile  and 
industrial  enterprises.  Most  professional  people  also  belong  to  this 
class.  The  income  of  such  people  is  derived  to  some  extent  from  their 
ownership  of  the  property  operated,  but  more  largely  from  their  own 
labor  and  management.  The  net  income  of  owner-operators  from  the 
two  sources,  even  in  estimates,  is  usually  not  separated. 

Personal  industry,  paid  for  in  wages,  salaries,  fees,  and  commis¬ 
sions,  is  now  far  the  largest  single  source  of  net  income  to  the  people 
of  Illinois.  After  long  and  careful  investigation  of  all  information 
relating  to  the  various  sources  of  income,  the  National  Bureau  of  Eco¬ 
nomic  Research  (1)  estimated  the  net  income  of  the  population  of  Illi¬ 
nois  from  wages  and  salaries  alone  in  1921  at  nearly  three  billions  of 
dollars.  This  was  then  nearly  60  per  cent  of  the  total  net  income  of  the 
population  derived  from  all  sources.  No  fees  of  lawyers,  physicians, 
dentists,  and  a  long  list  of  other  professional  people,  and  no  commis¬ 
sions  were  included  in  the  figures  given.  The  only  exception  was  the 
comparatively  few  instances  in  which  professional  people  or  commis¬ 
sion  merchants,  brokers,  or  salesmen,  ordinarily  paid  with  fees  or  com¬ 
missions,  were  employed  for  regular  salaries  or  wages. 

The  term  personal  industry  propterly  includes  not  only  services  re¬ 
warded  with  wages,  salaries,  fees  and  commissions,  but  also  the  labor 
and  management  of  persons  operating  their  own  property.  The  distri¬ 
bution  of  total  net  income  between  “owning”  and  “doing”  has  received 
considerable  attention  in  recent  years.  In  the  United  States  as  a  whole, 
as  estimated  £>y  Professor  John  R.  Commons,  of  the  University  of  Wis¬ 
consin,  (Political  Science  Quarterly,  Vol.  XXXVIII,  p.  674),  the  own- 
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ership  of  property  produces  not  more  than  20  per  cent  of  total  net 
income,  personal  industry  producing  the  remaining  approximately  80 
per  cent.  With  this  estimate  Foster  and  Catchings,  in  their  recent  book, 
“Profits,”  p.  157,  are  in  full  agreement. 

Net  Income  From  Tangible  Property 

The  percentage  of  total  net  income  received  by  residents  of  Illinois 
both  from  intangibles  and  from  wages  and  salaries  somewhat  exceeds 
the  percentage  of  the  country  as  a  whole.  If  it  were  possible,  there¬ 
fore,  accurately  to  compute  total  net  income  of  residents  of  Illinois 
earned  from  personal  industry  alone,  it  would  probably  be  found  to  be 
more  rather  than  less  than  80  per  cent  of  the  total  net  income  of  the 
people  of  the  state.  The  remaining  20  per  cent  or  less  of  total  current 
net  income  is  derived  solely  from  the  ownership  of  property,  tangible 
and  intangible.  About  ten  per  cent  of  total  current  net  income  of  Illi¬ 
nois  residents  is  produced  by  intangible  property.  (2)  It  appears,  there¬ 
fore,  that  only  about  ten  per  cent  of  the  total  current  net  income  of 
residents  of  Illinois  is  produced  by  the  ownership  of  tangible  property. 

Tangible  property  here  includes  both  real  and  personal  property, 
but  consists  chiefly  of  realty.  Most  tangible  personal  property  either  is 
not  productive  (in  the  meaning  used  by  the  Federal  Statistics  of  Income), 
or  is  corporation  property,  the  income  of  which  is  distributed  to  share¬ 
holders  in  the  form  of  dividends.  It  does  not  appear  probable,  there¬ 
fore,  that  current  net  income  received  by  residents  of  Illinois  solely 
from  the  ownership  of  real  property  exceeds  seven  hundred  million 
dollars  per  year.  This  amount  represents  a  return  of  about  four  per 
cent  on  the  total  value  of  all  real  property  estimated  above  to  be  about 
seventeen  or  eighteen  billion  dollars.  It  is  very  doubtful  whether  the 
ownership  of  real  property,  either  rural,  village,  or  urban,  is  now  pro¬ 
ducing  a  net  return  of  four  per  cent  of  its  value.  It  is  certainly  not 
true  of  rural  property. 

It  seems  certain  that,  of  total  current  net  income  of  individuals, 
from  all  sources,  the  percentages  derived  from  intangibles  and  from 
personal  industry  are  gradually  increasing.  If  this  is  a  fact,  it  must  be 
true  that  the  percentage  derived  solely  from  the  ownership  of  tangible 
property  is  gradually  decreasing.  Furthermore,  it  is  highly  probable 
that  these  changes  will  continue  indefinitely  as  indicated  above.  There 
is  every  reason  to  expect  a  relatively  more  rapid  increase  in  the  owner¬ 
ship  of  intangible  property  and  in  the  amount  owned  than  of  tangible 
property.  Also  there  is  every  reason  to  expect  an  increasing  percentage 
of  tenancy,  both  urban  and  rural,  and  an  increasing  percentage  of  total 
population  which  receives  its  income  in  the  form  of  wages  and  salaries. 

General  Property  Tax  Now  Very  Inequitable 

Because  of  the  changes  described  above  in  the  character  of  the 
population,  in  the  ownership  of  property,  tangible  and  intangible,  and 
in  the  sources  of  net  income  received  by  the  population  of  the  state, 
the  general  property  tax,  which  once  was  equitable,  has  become  very 
inequitable.  The  entire  tax  direct  burden  of  taxation  for  most  purposes 
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is  thrown  upon  property  which  produces  only  about  20  per  cent  of  the 
current  net  income  of  the  population.  By  reason  partly  of  tax  exemp¬ 
tion  and  partly  of  tax  evasion,  intangibles  are  now  largely  escaping 
taxation.  Apart  from  bank  stocks,  which,  like  real  estate,  cannot  escape 
taxation,  not  more  than  three  or  four  per  cent  of  assessments  are  now 
intangibles.  Even  this  small  percentage  is  decreasing  every  year.  All 
intangibles  assessed,  including  bank  stock,  are  now  less  than  seven  per 
cent  of  total  assessments,  but  because  most  of  them  are  assessed  in 
cities  and  are,  therefore,  subject  to  higher  tax  rates,  they  pay  about 
10  per  cent  of  total  property  taxes.  The  remaining  90  per  cent  of  prop¬ 
erty  taxes  is  paid  directly  by  tangible  property,  which  produces  only 
about  10  per  cent  of  the  net  income  of  the  people  of  the  state. 

Inequalities  in  the  general  property  tax  are  made  worse  by  the 
varying  ability  of  property  owners  to  shift  their  taxes.  It  is  a  well 
known  fact  that  owners  of  some  kinds  of  property  can  and  do  shift 
their  taxes  in  the  increased  prices  of  their  products  or  services.  Home 
owners  and  land  owners,  including  operating  farmers,  cannot  include 
their  property  taxes  in  the  prices  charged  for  their  services  or  for  their 
products.  If  farmers  could  do  so,  there  would  be  no  farm  depression. 

Unable  to  shift  their  own  taxes,  nevertheless  home  owners  and 
farmers  are  compelled  to  pay  part  of  the  taxes  shifted  by  others.  In 
some  instances  the  taxes  shifted  are  pyramided,  so  that  the  indirect  cost 
is  probably  even  more  than  the  amounts  of  taxes  shifted.  Farmers  pay 
a  double  portion  of  indirect  taxes.  With  other  consumers  they  pay 
indirect  taxes  on  food,  clothing,  fuel,  or  other  supplies  they  purchase. 
As  producers  they  pay  indirect  taxes  on  the  transportation  agencies  by 
which  they  ship  their  products. 

Owners  of  tangible  property  who  can  shift  their  taxes  have  noth¬ 
ing  to  fear  from  the  general  property  tax.  Owners  of  property  who 
cannot  shift  their  taxes  are  facing  gradual  confiscation  of  the  value  of 
their  property.  Taxes  have  already  taken  the  entire  value  of  some  real 
property  in  certain  sections  of  the  state,  more  particularly  in  parts  of 
Southern  Illinois.  No  one  will  pay  taxes  on  such  property  or  buy  it 
in  tax  sales.  Such  property  is  being  forfeited  to  the  state.  This  is  com¬ 
plete  confiscation.  Taxes  have  already  impaired  the  value  of  some  prop¬ 
erty  in  all  parts  of  the  state.  As  taxes  further  increase  they  will  further 
impair  the  value  of  tangible  property,  especially  real  property,  in  all 
parts  of  the  state.  This  is  gradual  confiscation,  which,  if  taxes  con¬ 
tinue  to  increase,  can  end  only  in  complete  confiscation. 

The  Cost  of  Government  Will  Continue  Increasing 

From  the  earliest  history  of  the  state  there  have  been  only  tem¬ 
porary  interruptions  in  the  growing  burden  of  taxes.  With  the  in¬ 
crease  in  population  and  in  the  functions  of  government,  increase  in 
taxes  has  been  inevitable.  Both  the  population  of  the  state  and  the 
demands  of  the  people  for  better  service  and  for  more  forms  of  service 
are  still  increasing.  There  is  every  reason  for  believing  that  they  will 
continue  to  do  so  for  many  years  to  come.  Efficiency  in  government 
and  economy  in  the  expenditure  of  public  funds  cannot,  except  perhaps 
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temporarily,  prevent  increase  in  expenditures  in  the  future.  Shall  the 
ever-growing  burden  continue  to  be  heaped  upon  the  ownership  of 
tangible  property,  especially  real  property,  which  is  producing  a  dimin¬ 
ishing  portion  of  the  net  income  of  the  people  of  the  state?  In  many 
parts  of  the  state,  the  burden  of  taxation  is  making  many  people,  unwill¬ 
ing  to  own  either  homes  or  farms  or  any  other  kinds  of  property  that 
cannot  shift  their  taxes.  If  long  continued,  it  will  make  the  private  own¬ 
ership  of  such  property  impossible. 

The  Burden  of  Taxes  is  Breaking  Down  the 
Assessment  of  Property 

The  rapid  increase  in  taxes  levied  on  property  in  recent  years  is 
seriously  affecting  the  assessment  system.  The  escape  of  intangible 
property  was  referred  to  above.  It  would  be  possible  to  require  dis¬ 
closure  of  ownership  of  intangibles,  but  nothing  would  be  gained  by 
doing  so.  This  class  of  property  can  be  so  easily  removed  from  the 
state  or  transferred  into  tax-free  securities  that  it  could  not  be  kept 
on  the  tax  books.  No  state  has  ever  successfully  taxed  intangibles  as 
property.  All  attempts  to  do  so  have  resulted  in  evasion,  in  varying 
degrees,  and  in  shifting  of  taxes  and  double  taxation.  The  low  rate  of 
taxation  of  intangibles,  impossible  under  the  present  constitution,  would 
doubtless  greatly  increase  the  total  assessments  of  such  property.  But 
the  low  rate  would  prevent  the  collection  of  a  sufficient  amount  of  taxes 
to  save  real  property  from  a  constantly  increasing  burden.  This  is  the 
experience  of  every  state  that  has  tried  this  device.  Owners  of  intan¬ 
gibles  cannot  fairly  be  exempted  from  taxation  on  such  property.  No 
less  than  owners  of  real  property  it  is  their  duty  to  contribute  to  the 
support  of  government.  Intangibles  can  be  taxed  successfully  only  on 
the  income  they  produce.  Taxed  on  their  net  income  they  have  no  bet¬ 
ter  chance  of  evasion  than  anv  other  kind  of  income,  and  the  taxes 
cannot  be  shifted.  The  Constitution  of  the  State  should  be  amended  to 
permit  the  taxation  of  intangibles  in  a  different  manner  from  other 
property. 

The  breakdown  of  the  general  property  tax  is  most  clearly  evident 
in  personal  property.  Even  in  enumerated  personal  property,  gross  in¬ 
equalities,  both  within  counties  and  between  counties,  are  found  every 
year.  Each  kind  of  livestock  is  assessed  per  head  from  two  to  four 
times  as  high  in  some  counties  as  in  others.  On  some  kinds  of  enum¬ 
erated  personal  property  tax  evasion  is  universal  in  some  ?6unties.  Some 
do  not  assess  watches  and  clocks  or  sewing  machines.  Cook  County  was 
exceeded  by  Kane  County  in  1926  and  in  1927  was  approached  by  sev¬ 
eral  counties  in  the  number  of  automobiles  assessed.  Year  after  year 
Cook  County  is  exceeded  by  at  least  forty  counties  of  the  state  in  the 
enumeration  of  steam  engines  and  boilers  for  tax  purposes. 

The  same  inequalities  are  found  in  the  assessment  of  unenumerated 
property.  In  1926  Peoria  County  assessed  more  than  twice  as  much 
credits  of  bankers  and  brokers  as  Cook  County.  In  the  same  year  Lake 
County  assessed  more  money  of  others  than  bankers  and  brokers  than 
did  Cook  County. 
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Real  estate  assessments  vary  widely  in  different  parts  of  the  state  and 
even  in  the  same  county  or  community.  The  burden  of  taxation  on 
this  class  of  property  is  so  heavy  that  it  is  a  common  practice  for  tax¬ 
payers,  especially  large  taxpayers,  to  do  everything  in  their  power  to 
keep  their  assessments  at  a  low  figure.  Competitive  under-assessment  is 
well-nigh  universal.  There  is  no  uniform  standard  of  assessment.  As 
a  result  small  and  low  value  property  is  usually  assessed  at  a  much 
higher  proportion  of  its  real  value  than  large  and  valuable  property. 
Counties  having  soil  of  low  value  are  usually  assessed  relatively  much 
higher  than  counties  having  highly  valuable  soil. 


Taxes  Increase  Many  Times  as  Fast  as  Assessments 

One  effect  of  the  heavy  burden  of  taxation  on  assessments  can  be 
seen  in  the  much  lower  percentage  of  increase  in  assessments  than  in 
taxes.  Total  county  and  local  taxes  in  Cook  County  for  the  year  1925 
had  increased  over  the  1919  taxes  for  the  same  purposes  nearly  six  and 
one-half  times  as  fast  as  full  valuations.  For  state  purposes,  taxes 
had  increased  more  than  nine  times  as  fast  as  full  valuations.  In  the 
remainder  of  the  state,  county  and  local  taxes  increased  40  per  cent, 
and  state  taxes  more  than  95  per  cent,  while  full  valuations,  due  to  loss 
in  land  value,  were  reduced  nearly  8  per  cent. 

For  the  entire  period,  1899  to  1925,  county  and  local  taxes  in  Cook 
County  increased  nearly  six  times  as  fast  as  full  valuations.  In  the  same 
period  state  taxes  increased  nearly  nine  times  as  fast  as  full  valuations. 
In  the  remainder  of  the  state  during  the  same  period,  county  and  local 
taxes  increased  more  than  eight  times  as  fast,  and  state  taxes  more 
than  thirteen  times  as  fast  as  full  valuations  of  property.  The  lagging 
of  increase  in  valuations  behind  increase  in  taxes  charged  has  doubtless 
been  due  in  part  to  constant  attempts  to  keep  valuations  low.  There  can 
be  no  doubt,  however,  that  taxes  increased  far  more  rapidly  than  actual 
values  of  taxable  property  and  still  more  rapidly  than  values  of  property 
actually  taxed.  It  is  certain,  therefore,  that  the  disorganization  of  as¬ 
sessments  and  interference  with  values  of  property  by  the  taxing  sys¬ 
tem  is  making  the  burden  more  severe  on  any  property  which  cannot 
evade  or  reduce  its  assessments. 

The  general  property  tax  is  now  so  grossly  unfair  that  it  is  affect¬ 
ing  the  economic  welfare  of  the  state.  In  complex  social  conditions 
such  as  we  now  have,  it  has  fatal  weaknesses.  The  amounts  levied  are 
determined  quite  as  much  by  persons  who  pay  little  or  no  direct  taxes 
as  by  those  who  pay  heavy  taxes.  In  the  City  of  Chicago,  households 
paying  direct  taxes  are  in  a  decided  minority.  Persons  who  own  no 
property,  but  who  are  gainfully  employed,  many  thousands  of  them  re¬ 
ceiving  far  more  net  income  than  most  property  owners,  make  no  direct 
contributions  whatever  to  the  cost  of  government.  They  usually  sup¬ 
port  every  proposal  for  bond  issues  or  for  measures  requiring  higher 
taxes.  A  condition  such  as  this  cannot  promote  efficient  and  economical 
operation  of  government  or  wholesome  interest  by  taxpayers  in  govern¬ 
mental  activities  or  expenditures. 
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THE  GENERAL  PROPERTY  TAX  AND  AGRICULTURE 

The  present  taxing  system  is  very  unfair  to  agriculture.  Farm  prop¬ 
erty  is  the  most  visible  of  all  property.  Its  value  is  more  easily  esti¬ 
mated  than  values  of  most  other  property.  Assessors  in  farming  com¬ 
munities  not  only  have  a  much  easier  task  than  city  assessors,  but  as  a 
rule  they  are  better  equipped  by  experience  for  their  simpler  duties. 
They  usually  regard  their  duties  more  seriously. 

As  a  result  nearly  all  farm  property  is  assessed,  and  within  any 
county,  in  spite  of  certain  inequalities  which  could  and  should  be  cor¬ 
rected,  the  valuations  are  much  more  uniform  than  valuations  of  either 
city  personal  or  real  property.  The  assessment  of  farm  property  still 
retains,  in  some  measure,  the  equity  of  the  general  property  tax  in  the 
early  history  of  the  state. 

In  the  United  States  Census  of  Agriculture  for  January  1,  1925, 
farm  operators,  whether  owners,  managers,  or  tenants,  estimated  the 
value  of  all  farm  property  in  the  state,  real  and  personal,  to  be  $4,628,- 
345,000.  There  can  be  no  doubt  that  this  estimate  was  close  to  the  facts. 
In  spite  of  the  gradually  declining  values  of  farm  lands  since  1925,  it 
can  still  fairly  be  used  in  estimating  the  percentage  of  net  returns  pro¬ 
duced  by  farm  property. 

For  several  years  the  Agricultural  Experiment  Station  of  the  Uni¬ 
versity  of  Illinois  has  conducted  farm  accounting  projects  in  more  than 
60  counties  well  distributed  in  all  parts  of  the  state.  In  each  of  the 
years  1925,  1926  and  1927,  the  Experiment  Station  computed  the  earn¬ 
ings  of  all  farmers  in  a  selected  area  as  a  check  against  the  figures  se¬ 
cured  in  the  accounting  projects.  On  the  basis  of  all  the  above  described 
investigations,  the  Experiment  Station  estimates  the  average  percentage 
of  net  returns  for  all  farmers  in  the  state  in  each  of  the  years  1924  to 
1927,  inclusive,  as  follows: 

1924 —  4.5  per  cent 

1925 —  3.3  per  cent 

1926 —  2.3  per  cent 

1927 —  (preliminary) 

“A  slight  reduction  from  1926." 

The  rates  of  return  given  above  are  computed  on  the  total  capital 
investment  after  deduction  of  all  expenses  of  production  from  all  re¬ 
ceipts.  Expenses  of  production  include  taxes  and  an  allowance  for  the 
labor  of  the  operator  and  his  family,  but  no  allowance  for  the  operator’s 
management.  The  value  of  the  dwelling  is  not  included  in  capital  equip¬ 
ment,  its  rental  value  is  not  included  in  receipts,  and  repairs  and  main¬ 
tenance  thereof  are  not  included  in  expenses  of  production.  Some  al¬ 
lowance  should  probably  be  made  for  the  management  of  the  operator, 
but  he  should  be  charged  with  the  rental  value  of  his  residence,  less 
repairs  and  maintenance.  The  three  items,  however,  probably  largely 
offset  each  other,  so  they  will  be  disregarded  in  the  following  computa¬ 
tions. 

Assuming  that  the  average  rate  of  return  on  investment  was  2.2 
per  cent  in  1927,  and  applying  the  rates  of  return  given  above  to  the 
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census  estimate  of  $4,628,345,000  as  the  capital  value  of  all  farm  prop¬ 
erty  (here  including  farm  residences),  it  appears  that  the  total  net  in¬ 
come  produced  by  all  farm  property  in  Illinois  in  each  of  the  four  years 
J924  to  1927,  inclusive,  was  approximately  the  amount  given  in  the 
■second  column  of  the  table  below. 

The  exact  total  of  taxes  on  farm  property  in  Illinois  is  not  known, 
but  it  is  a  conservative  estimate  that  it  has  varied  between  $54,000,000 
.-and  $60,000,000  per  year  throughout  the  four  years.  The  amount  of 
taxes  for  each  year  is  estimated  in  the  third  column  of  the  following 
table,  the  taxes  are  then  added  to  the  total  net  returns  for  each  year 
after  taxes,  thus  giving  net  returns  before  payment  of  taxes,  and  the 
percentage  of  the  latter  amount  taken  in  taxes,  for  state,  county  and 
local  government,  is  computed  for  each  year: 

Percentage 
of  Total 
Net  Income 
Total'  Net  Before  Taxes 

Total  Net  Total  Taxes  Income  Before  are  Paid 

Income  From  Paid  on  Payment  Required 


YEAR  Farm  Property .  Farm  Property  of  Taxes  for  Taxes 

1924  . $208,275,000  $  54,000,000  $262,275,000  20.6% 

1925  .  152,735,000  56,000,000  208,735,000  26.8% 

1926  .  106,452,000  58,000,000  164,452,000  35.3% 

1927  .  101,824,000  56,000,000  157,824,000  35.5% 


The  average  percentages  computed  above  of  net  income  before 
payment  of  taxes  are  shown  to  be  conservative  by  the  check  areas  in 
which  the  net  returns  of  all  farmers  from  their  capital  investment  were 
•computed  by  the  Agricultural  Experiment  Station.  In  Gridley  Town¬ 
ship,  McLean  County,  taxes  and  insurance  in  1925  took  $395  out  of 
$1114,  or  an  average  of  more  than  34  per  cent.  In  Mills  Township, 
Bond  County,  taxes  and  insurance  in  1926  required  $161  out  of  $369, 
or  an  average  of  more  than  43  per  cent.  In  Wethersfield  Township, 
Henry  County,  one  of  the  greatest  livestock  feeding  and  breeding  sec¬ 
tions  of  the  state,  taxes  and  insurance  in  1927  exacted  $410  out  of  $1307, 
or  an  average  of  more  than  31  per  cent. 

It  is  significant  also  that  in  every  one  of  the  three  check  areas  re¬ 
ferred  to  above,  the  average  allowance  for  the  labor  of  the  operator, 
(in  no  case  reaching  $1000.000  because  no  allowance  is  made  for  his 
management)  and  for  the  unpaid  labor  of  his  family,  exceeded  his  aver¬ 
age  net  income  from  investment.  In  Mills  Township,  Bond  County, 
the  average  allowance  for  the  operator’s  labor  and  for  the  unpaid  labor 
of  his  family  was  more  than  three  and  one-half  times  as  large  as  the 
average  net  return  on  his  investment.  It  appears  certain,  therefore,  that 
any  fair  allowance  to  a  farm  owner-operator  for  his  own  labor  and 
management  and  for  his  family’s  unpaid  labor  will,  at  least,  under  such 
conditions  as  have  obtained  for  several  years,  average  larger  than  his 
return  from  his  investment.  As  a  rule  his  return  from  his  own  per¬ 
sonal  industry  will  be  more  than  his  return  from  property. 
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If  any  responsible  person  should  advocate  a  tax  of  from  20  per 
cent  to  35  per  cent  on  net  income  from  farm  property,  with  no  exemp¬ 
tions  whatever,  such  income  being  computed  before  payment  of  the  tax, 
the  people  of  the  state  would  be  shocked.  Yet  Illinois  agriculture  year 
after  year  is  enduring  such  a  tax.  In  the  cities  and  villages  home  ownefrs- 
are  paying  almost  equally  burdensome  rates  upon  the  net  rental  values 
of  their  property.  The  burden  for  both  classes  is  gradually  getting, 
worse.  How  long  will  the  people  of  the  state  compel  them  to  carry  it  ? 
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EXHIBIT  A 


REPORT 


of  the 

i 

JOINT  LEGISLATIVE  REVENUE 
COMMITTEE 


Presented 
to  the 

THIRD  SPECIAL  SESSION  OF 
THE  55th  GENERAL  ASSEMBLY 

To  His  Excellency,  Len  Small,  Governor,  and  the  Members  of  the 

Fifty-fifth  General  Assembly,  Third  Special  Session  Thereof : 

The  committee  appointed  in  pursuance  of  an  Act  of  the  Fifty-fifth 
General  Assembly  of  the  State  of  Illinois,  entitled  “An  Act  to  create 
a  Joint  Legislative  Revenue  Committee,”  approved  and  in  force  July 
7,  1927,  begs  leave  to  submit  this  preliminary  emergency  report  as 
follows : 

There  has  been  a  tremendous  amount  of  evidence  submitted  to  the 
Revenue  Commission  bearing  upon  real  estate  assessment  inequalities 
within  Cook  County  and  particularly  within  the  City  of  Chicago.  This 
evidence  is  sufficient  to  convince  this  Commission  that  under  the  cir¬ 
cumstances  some  substantial  justice  to  all  concerned  can  be  accomplished 
only  by  what  amounts  to  a  complete  reassessment  of  real  estate  in 
Cook  County,  as  the  basis  for  tax  collections  in  the  year  1929. 

We  are  convinced  that  substantial  justice  involves  two  things: 

(a)  A  complete  reassessment  of  real  estate  which  will  lower  the 
assessments  upon  over-assessed  properties  to  the  average  level  of  as¬ 
sessments  and  which  will  raise  the  assessments  upon  under-assessed 
properties  to  this  average  relation  of  assessments  to  value. 

(b)  A  complete  reassessment  of  all  real  property  within  the 
county  at  a  uniform  average  relation  to  fair  cash  value  which  will  result 
in  a  total  assessment  of  sufficient  volume  to  properly  finance  the  various 
local  governments  at  existing  maximum  tax  rates. 

A  complete  reassessment,  based  upon  a  uniform  appraisal  to 
determine  the  value  of  all  property,  can  be  made  to  the  best  advantage 
within  the  limited  time  available  only  if  done  with  the  maximum 
freedom  of  action  by  the  legally  constituted  authorities.  In  order  to 
accomplish  this  result  the  state  laws  must  provide  either  for  annual 
complete  reassessment,  as  is  the  practice  in  twenty-six  states,  or  the  law 
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should  provide  that  some  agency  must  be  given  the  clear,  definite  au¬ 
thority  to  authorize  or  order  a  complete  reassessment  for  any  year 
between  quadrennial  assessment  years.  This  legal  authority  to  authorize 
or  order  a  reassessment  must  provide  that  such  order  or  authorization 
can  be  made  at  the  beginning  of  an  assessment  year  rather  than  at 
the  end. 

Boards  of  assessors  and  township  assessors  are  created  by  law  and 
financed  by  county  boards  to  make  original  assessments  of  real  property. 
They  are  the  legally  constituted  authorities  charged  with  this  responsi¬ 
bility  and  presumably  better  equipped  to  make  a  complete  assessment  or 
reassessment  than  any  other  agency. 

Any  attempt  at  virtual  reassessment  of  real  property  in  an  inter¬ 
vening  year  of  the  quadrennial  assessment  period  by  a  county  Board  of 
Review  are  subject  to  three  major  difficulties: 

1.  A  county  Board  of  Review  as  established  by  law  is  neither  au¬ 
thorized  nor  intended  to  usurp  the  assessment  functions.  Any  attempt 
on  the  part  of  a  County  Board  of  Review  to  undertake  a  wholesale 
readjustment  of  assessments  amounting  to  a  practical  reassessment  will 
simply  further  complicate  the  already  complicated  mixture  of  functions  . 
and  responsibilities  of  assessment  and  reviewing  agencies  in  each 
county. 

2.  Any  extensive  action  by  a  Board  of  Review  in  real  estate 
assessment  readjustment  is  limited  by  a  legal  requirement  of  notice  to 
property  owners  before  the  assessments  upon  under-assessed  property 
can  be  raised  to  the  legal  level  or  average.  The  requirements  in  the 
law  as  to  the  necessity  for  notice  are  indefinite  as  to  their  meaning  and 
give  every  promise  of  inviting  an  endless  amount  of  controversy  and 
litigation  in  the  event  any  extensive  effort  is  made  to  increase  the  assess¬ 
ments  upon  under-assessed  properties.  It  is  an  administrative  impossi¬ 
bility  to  give  notice  to  tens  of  thousands  of  individual  property  owners 
and  to  be  able  to  prove  in  a  court  that  such  notice  was  actually  given. 

3.  There  is  a  question  as  to  the  legal  authority  of  Boards  of  Review 
in  counties  having  boards  of  assessors  to  spend  public  funds  for  the 
clerical  administrative  and  appraisal  staff  necessary  in  a  complete  or 
even  partial  readjustment  of  real  estate  assessments.  It  appears  that 
the  theory  of  the  law  is  that  in  counties  having  boards  of  assessors  that 
the  board  of  assessors  and  its  employees  shall  serve  as  the  appraisal, 
administrative  and  clerical  staff  of  the  Board  of  Review  insofar  as  the 
Board  of  Review  requires  such  services. 

In  order  to  meet  the  present  existing  emergency  this  committee 
recommends  passage  by  the  General  Assembly  of  the  two  bills  herewith 
submitted. 

JOHN  DAILEY, 

Chairman,  Illinois  Legis¬ 
lative  Revenue  Committee 
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A  bill  for  “An  Act  to  amend  Section  9  of  ‘An  Act  for  the 
assessment  of  property  and  providing  the  means  therefore,  and  to 
repeal  a  certain  Act  therein  named,’  approved  February  25,  1898.” 

Section  1.  Be  it  enacted  by  the  People  of  the  State  of  Illinois, 
represented  in  the  General  Assembly ;  That  Section  9,  of  "An  Act  for 
assessment  of  property  and  providing  the  means  therefore,  and  to 
repeal  a  certain  Act  therein  named,”  approved  February  25,  1898,  is 
hereby  amended  to  read  as  follows : 

Section  9:  All  real  property  subject  to  taxation  under  the  general 
revenue  laws  of  the  state,  including  real  estate  becoming  taxable  for 
the  first  time,  shall  be  listed  in  the  name  of  the  owner  thereof  by  such 
owners,  or  persons  required  by  law,  or  their  agents,  or  the  officers 
provided  by  law,  and  assessed  for  the  year  one  thousand  eight  hundred 
and  ninety-nine  (1899)  and  every  fourth  year  thereafter,  and  also  in 
any  year  in  which  the  Tax  Commission  orders  a  reassessment  (to  the 
extent  such  reassessment  is  so  ordered),  with  reference  to  the  amount 
owned  on  the  first  day  of  April  in  the  year  in  which  the  same  is 
assessed,  including  all  property  purchased  on  that  day,  which  assessment 
shall  be  known  as  the  general  assessment,  and  as  modified  or  equalized 
or  changed  as  provided  by  law  shall  be  the  assessment  upon  which  taxes 
shall  be  levied  and  extended  during  the  quadrennial  period  for  which 
the  same  is  made,  or  during  the  remainder  of  such  quadrennial  period 
as  to  all  or  any  class  of  real  property  in  any  county  or  assessment 
district  thereof  so  reassessed  by  order  of  the  Tax  Commission :  Provided, 
that  no  assessment  of  real  property  shall  be  considered  as  illegal  by 
reason  of  the  same  not  being  listed  or  assessed  in  the  name  of  the 
owner  or  owners  thereof.  And  provided,  further,  that  where  acreage 
property  has  been  subdivided  into  lots  and  such  division  has  been  placed 
on  record  in  the  office  of  the  Recorder  of  Deeds  in  any  county,  the  said 
lots  shall  be  reassessed  and  placed  upon  the  assessor’s  books  in  lieu  of 
such  acreage  property  as  of  the  first  of  April  immediately  following  the 
date  of  such  recording  of  the  subdivision. 

A  bill  for  “An  Act  to  amend  Section  12  of  ‘An  Act  in  relation  to 
the  assessment  of  property  for  taxation,’  approved  June  19,  1919.” 

Section  1.  Be  it  enacted  by  the  People  of  the  State  of  Illinois, 
represented  in  the  General  Assembly:  That  Section  12  of  “An  Act  in 
relation  to  the  assessment  of  property  for  taxation,”  approved  June  19, 
1919,  is  hereby  amended  to  read  as  follows: 

Section  12.  Whenever  it  shall  appear  to  the  Tax  Commission  that 
the  real  or  personal  property  in  any  county,  or  in  any  assessment  district 
thereof,  has  not  been  assessed  in  substantial  compliance  with  law,  or 
has  been  unequally  or  improperly  assessed,  the  Tax  Commission  may, 
in  its  discretion,  in  any  year,  whether  after  or  before  the  original ' 
assessment  is  completed  by  the  local  assessment  officers,  order  a  re¬ 
assessment  for  such  year  of  all  or  any  class  of  taxable  property  in  such 
county,  or  assessment  district  thereof ;  and  such  reassessment  shall  be 
substituted  for  the  original  assessment.  The  Tax  Commission  may 
order  such  reassessment  made  by  the  local  assessment  officers.  The 
order  directing  such  reassessment  shall  be  filed  in  the  office  of  the 
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county  treasurer  of  the  county  in  which  such  reassessment  has  been 
ordered,  except  in  counties  having  an  elective  Board  of  Review  in  which 
case  such  order  shall  be  filed  with  the  Board  of  Review.  If  any  general 
or  quadrennial  assessment  of  real  property  shall  not  be  published  in 
any  year  for  which  such  assessment  was  made,  or  if  such  publication 
was  not  made  in  time  to  permit  the  examination  thereof  by  the  Tax 
Commission  in  such  year,  then  the  Tax  Commission  may  in  any  of  the 
three  years  intervening  between  the  years  for  which  general  quadrennial 
assessments  are  made  order  such  reassessment  of  such  then  last  general 
quadrennial  assessment  of  all  or  any  class  of  real  property  in  such 
county  or  assessment  district,  and  such  reassessment  shall  be  substituted 
for  such  original  general  quadrennial  assessment  for  such  intervening 
year  and  thereafter,  until  the  next  general  quadrennial  assessment  is\ 
made.  No  substitute  assessment  shall  invalidate  any  prior  assessment  as 
to  taxes  basM  thereon  which  may  be  legally  in  course  of  collection 
by  collection  officers  at  the  time  such  order  for  reassessment  is  made. 
The  Tax  Commission  may  order  at  any  time  and  from  time  to  time 
the  Board  of  Review  of  any  county  not  having  an  elective  Board  of} 
Assessors  and  an  elective  Board  of  Revievo  to  convene  in  extraordinary 
session  for  the  purpose  of  further  revising,  correcting  and  equalizing 
the  assessment  of  property  within  such  county  or  any  assessment  district 
thereof.  The  compensation  and  other  expenses  of  the  County  Board 
of  Review  when  convened  in  such  extraordinary  session  shall  be  paid 
by  the  county  on  the  certificate  of  the  Tax  Commission  as  provided  in 
Section  17  of  the  Act  containing  the  section  hereby  amended. 

EXHIBIT  B. 

COPY  OF  AMENDMENT  MADE  AUGUST  2,  1928,  BY  THE 
TAX  COMMISSION  OF  THE  STATE  OF  ILLINOIS  TO 
ITS  RULES  : 

RESOLVED,  That  the  present  rules  of  the  Tax  Commission  of 
the  State  of  Illinois,  for  the  equalization  of  assessment  of  real  and  per¬ 
sonal  property,  and  for  the  assessment  of  the  capital  stock  corporations, 
railroad  companies,  telegraph  and  telephone  companies  subject  to  assess¬ 
ment  by  the  Tax  Commission,  and  for  the  guidance  of  local  assessment 
officers  relative  to  the  assessment  of  property  for  taxation  by  them, 
be  and  the  same  are  hereby  amended  by  adding  thereto  a  rule  to  be 
known  and  designated  as  Rule  Fourteenth,  which  is  hereby  prescribed 
and  shall  be  and  read  as  follows : 

FOURTEENTH.  In  counties  having  a  population  of  more  than 
500,000 : 

(a)  The  local  assessment  officers  shall  maintain  as  a  permanent 
public  record,  accessible  to  the  public  during  office  hours,  suitable  record 
sheets  or  cards  upon  which  shall  be  recorded  the  elements  for  basis  of 
valuation  hereinafter  specified  and  required  to  be  recorded  which,  among 
other  things,  were  taken  into  consideration  by  the  local  assessment  offi¬ 
cers  in  ascertaining  and  determining  the  full  fair  cash  value  of  each 
town  or  city  lot  or  parcel  of  land  and  of  each  improvement  thereon. 
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(b)  The  local  assessment  officers  shall  adopt  a  uniform  standard 
unit  of  value  for  determining  the  full  fair  cash  value  of  all  town  and 
city  lots  and  parcels  of  land  which  shall  be  known  and  designated  as  the 
standard  unit  foot  and  which  shall  be  a  strip  of  land  a  foot  wide  and 
125  feet  deep  or  such  other  standard  depth  as  the  local  assessment 
officers  shall  adopt. 

The  local  assessment  officers  shall  determine  the  full  fair  cash 
value  of  the  strip  of  land  in  the  middle  of  each  block  extending  one  foot 
along  the  street  frontage  and  at  right  angles  to  the  street  to  a  depth  of 
125  feet  (or  such  standard  depth  &s  the  local  assessment  officers  shall 
have  adopted)  and  the  value  so  determined  shall  be  the  standard  unit 
foot  value  to  be  considered  among  other  things  in  determining  the  value 
of  each  lot  or  parcel  of  land  in  such  block  fronting  on  such  street. 

The  local  assessment  officers  shall  cause  to  be  marked  on  unit  value 
maps  the  standard  unit  values  so  established  for  each  block  of  frontage 
on  each  street  represented  on  each  such  map. 

These  standard  unit  foot  value  maps  shall  represent  areas  of  con¬ 
venient  size  for  use  if  desired  at  community  meetings  for  discussion  of 
the  unit  foot  values  entered  thereon. 

(c)  Before  final  determination  by  the  local  assessment  officers  of 
the  standard  unit  foot  values  recorded  on  the  land  value  maps,  the  local 
assessment  officers  shall,  if  practicable,  provide  for  public  meetings  to 
be  called  by  them  for  the  purpose  of  public  discussion  and  community 
expression  of  opinion  on  the  standard  unit  foot  values  entered  on  the 
standard  unit  value  maps  and  also  for  discussion  of  the  uniform  stand¬ 
ards  and  rules  considered  (among  other  things)  in  arriving  at  the  value 
of  the  individual  lots  or  lands  and  improvements  thereon. 

These  maps  with  such  final  standard  unit  foot  values  recorded 
thereon  shall  be  approved  by  the  local  assessment  officers  and  shall  con¬ 
stitute  the  official  permanent  record  of  the  standard  unit  foot  values 
recorded  on  such  map. 

Such  standard  unit  foot  values  when  entered  permanently  upon 
such  land  value  maps  shall  be  considered  among  other  things  in  arriving 
at  the  judgment  of  the  local  assessment  officers  of  the  full  fair  cash 
value  of  each  such  standard  unit  of  value  for  each  lot  or  parcel  of  land 
in  any  block  fronting  on  any  single  street  indicated  thereon. 

(d)  In  arriving  at  the  final  determination  of  the  value  of  each 
town  or  city  lot  or  parcel  of  land  on  any  street  in  any  block  the  local 
assessment  officers  shall  take  into  consideration,  among  other  things, 
and  record  on  the  permanent  record  sheet  or  card  of  such  lot  or  parcel 
of  land  the  standard  unit  foot  value  of  land  on  that  street  in  that  block 
as  finally  determined  by  the  local  assessment  officers  and  finally  recorded 
on  the  land  value  maps  mentioned  above.  They  shall  also  take  into 
consideration  and  record  on  said  record  card  the  amount  of  enhancement 
or  detraction  influencing  the  value  of  any  lot  due  to  greater  or  less 
depth  than  the  depth  of  the  standard  unit  foot ;  or  due  to  corner  or 
alley  influence  or  railways  or  other  enhancing  or  detracting  factors. 
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(e)  The  local  assessment  officers  shall  establish  a  depth  table  for 
the  use  in  uniformly  assessing  lots  varying  in  depth  from  that  of  the 
standard  unit  foot  established  by  them.  Such  depth  table  shall  set 
forth  the  percentage  relationship  which  the  standard  unit  foot  value  of 
lots  of  greater  or  less  depth  than  the  standard  unit  foot  shall  bear  to 
the  value  of  the  standard  unit  foot. 

The  local  assessment  officers  shall  also  establish  a  corner  influence 
table  which  shall  express  uniform  rules  for  determining  the  enhancing 
or  detracting  value  of  side  street  influence. 

The  local  assessment  officers  shall  also  establish  uniform  rules  for 
determining  the  value  of  the  influence  of  alley,  water  way,  railway  and 
other  enhancing  or  detracting  elements. 

(f)  The  local  assessment  officers  shall  enter  upon  the  permanent 
record  sheet  of  each  town  or  city  lot  or  parcel  of  land  the  computation 
records  showing  by  percentages  or  otherwise  the  elements  taken  into 
consideration,  enhancing  or  detracting  elements,  such  as  depth,  corner, 
alley,  railway  or  other  elements  to  which  they  have  given  consideration 
in  arriving  at  the  value  of  each  such  lot  or  parcel. 

Notice  to  taxpayers  shall  be  published  by  the  local  assessment 
officers  setting  forth  these  uniform  rules  for  calculating  depth,  corner 
and  other  enhancing  or  detracting  influences.  Such  notice  may  be 
printed  on  the  reverse  side  of  the  published  unit  foot  value  maps  herein 
provided  or  otherwise. 

(g)  The  local  assessment  officers  shall  cause  to  be  made  a  schedule 
classifying  various  types  of  buildings  or  structures  by  their  use  and 
construction  with  pictures  of  each  type  showing  the  uniform  method 
of  ascertaining  reproduction  cost  factors  by  the  square  or  cubic  foot 
content  of  each  type.  These  schedules  shall  be  for  the  use  of  such 
local  assessment  officers,  and  upon  application  thereon  taxpayers  shall 
be  entitled  to  copies  of  such  schedule. 

The  local  assessment  officers  shall  cause  buildings  and  other  im¬ 
provements  on  each  lot  or  parcel  of  land  to  be  measured  and  described 
to  a  reasonable  extent  and  classified  as  to  use  and  construction ;  and 
such  measurements,  description  and  classifications  shall  be  entered  upon 
the  permanent  record  of  each  lot  or  parcel  of  land.  In  assessing  such 
buildings  and  improvements  the  local  assessment  officers  shall  take  into 
consideration,  among  other  things,  these  measurements  and  descriptions, 
the  scheduled  reproduction  standard  unit  costs,  and  depreciation  ele¬ 
ments  ;  and  all  such  elements  shall  be  applied  uniformly  to  all  buildings 
or  improvements  to  which  in  the  judgment  of  the  local  assessment  offi¬ 
cers  these  elements  are  uniformly  applicable. 

(h)  Rule  fourteenth  includes  and  applies  to  any  and  all  assess¬ 
ments  or  reassessments  hereafter  made  or  now  in  course  of  being  made. 
The  township  assessor  ex-officio  deputy  assessor  to  make  assessments 
in  the  township  wherein  he  is  elected,  (as  in  townships  not  lying  wholly 
within  the  limits  of  one  city)  shall  be  notified  and  given  an  opportunity 
to  be  heard  thereon  before  any  change  is  made  in  an  assessment  made 
by  such  township  assessor  or  deputy  assessors  under  his  supervision. 
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(i)  The  records  of  the  equalization  by  the  Tax  Commission  of 
the  valuation  and  assessment  of  property  and  of  the  aggregate  amount 
of  the  assessment  for  each  county  shall  be  available  to  the  local  assess¬ 
ment  officers,  and  among  other  things  shall  be  considered  by  them  in 
reviewing  and  correcting  and  equalizing  any  local  assessment  or  re¬ 
assessment.  The  proper  local  assessment  officers  shall  so  value,  and 
equalize,  that  is  increase  or  decrease  the  valuations  according  to  law, 
that  the  assessment  on  which  taxes  are  extended  shall  be  such 
that  every  person  or  corporation  shall  be  taxed  upon  taxable  property 
in  proportion  to  the  value  of  his,  her  or  its  such  property. 

WM.  H.  MALONE,  Chairman, 

A.  T.  SPIVEY, 

J.  D.  TELFORD, 

CHAS.  R.  FRANCIS. 

August  2nd,  1928. 


EXHIBIT  “C”— 1 


INFORMATION  RECEIVED  FROM  COUNTY  TREASURERS,  1927  LEVY,  DUE  APRIL,  1928,  INDICATING  TAXES,  EXTENDED  AND 

UNCOLLECTED  ON  DECEMBER  1,  1928 


COUNTIES 


Adams 
Alexander  . 

Bond . 

Boone  . 

Brown . 

Bureau 
Calhoun  . . . 
Carroll  . . . 

Cass  . 

Champaign 
Christian  . . 
Clark  . 


Clinton  .... 

Coles  . 

Cook  . 

Crawford  . 

Cumberland  . 

DeKalb  . 

DeWitt . 

Douglas  . . 

DuPage  .  613,488.77 

Edgar  . 

Edwards  . 

Effingham  . 

Fayette  . 

Ford  . . 

Franklin  . 

Fulton  . 

Gallatin  . 

Greene  .  308,603.92 

Grundy  . 

Hamilton  .  135,305.97 

Hancock  . 

Hardin  . 

Henderson  . 

Henry . 

Iroquois  .  C 

Jackson  . 

Jasper  . 

Jefferson  . 

Jersey  . 

JoDaviess  .  273,558.92 

Johnson  . 

Kane . 

Kankakee  . 

Kendall  .  296.158.09 

Knox  . 

Lake  . 

LaSalle  . 1,242,689.77 

Lawrence  . 

Lee  .  620.499.06 

Livingston  . 

Logan  . 

Macon  . 

Macoupin  .  475.203.50 

Madison  . 

Marion . 

Marshall  . 

Mason  .  413,558.13 

Massac . 

McDonough  .  442,387.71 

McHenry . 

McLean  . 

Menard . 

Mercer  .  395.660.78 

Monroe  .  147,119.48 

Montgomery . 


Morgan 

Moultrie  . 

Ogle  . 

Peoria  . 

Perry  . 

Piatt  . . 

Pike  . 

Pope  . 

Pulaski  . 

Putnam  . 

Randolph  . 

Richland  . 

Rock  Island . 

Saline . 

Sangamon  . 

Schuyler  . 

Scott . 


641,865.32 


517.624.02 


f 

Lands 

Mineral 

Rights 

Town  and 

City 

Lots 

Railroads 

Personal 

Property 

■* 

Total 

Extended 

f 

Lands 

$700  698.40 

$1,218,549.47 

$100,863.89 

NR 

$2,020,101.76 

S  325.68 

...980.1H2.50 

868.83 

196,036.50 

13,694.15 

308,067.60 

216.236.41 
62.476.66 

137.889.41 

1,700,381.84 

195.676.66 

736,038.12 

3,312.86 

9.H1  1  16.47 

159.617.94 

151,414.30 

1,146,407.22 

196,715.79 

413,671.20 

3,000,874.80 

405.62 

9.69  028.05 

101,266.37 

86,810.89 

217,796.97 

72,533.34 

664,902.26 

370,061.16 

478,127.07 

175.49 

156  546.20 

76.170.25 

64,811.36 

331.54 

177.74 

Mineral 

Rights 


UNCOLLECTED  TAXES 
Town  and 
City 
Lots 


UNPAID  TAXES  ON  LANDS 


UNPAID  TAXES  ON 


TOWN  AND  CITY  LOTS 


Railroads 


553.52 


2,800,303.24 


744.75 


125.000.71 
'  86.696.96 


2,481.70 


66.675.02 


160,763.43 

*237,986.28 


109,631.55 

46,451.27 


246,971.14 


1,640,163.44 


Woodford 


399,838.27 


147,362.13 
79,488.26 
*  36,435.6*7* 


476,214.92 


203,611. 59C 


147,759.57 
’  57,736.25 


1,425,526.38 


4,289,845.20 


1,925,831.12 

1,490,595.58 


660,852.45 

266,917.49 


173.081.81 


10.447.54 


182,640.56 


2,180.42 


Personal 

Property 

$  10,468.71 


Total 

Uncollected 


S  11,347.91 


Sold 

for  Taxes 


$  4,648.48 


Forfeited 
to  State 


$  12.975.58 


No  Action 
Taken 


474.58 


648.71 


414.57 


083.41 


130.198.97 


16,676.83 
*  4,136.50 
579.06 


815,019.95 


503,286.13 

221,914.58 

*4.136.50 

*2,800.82 


1,751,288.06 

1,639,137.97 


13,297.54 


19,690.42 


68.272.28 
'  *68,656.64 


94.373.69 
198, 2*89.92 


726.967.53 


63,400.63 

51,696.12 


166,414.14 


136.968.95 

75,490.70 


218,044.17 


250.443.15 


Shelby  . 

.  C 

C 

825.841.88 

138,473.27 

_  341.486.55 

618,228.78 

370,890.57 

98,612.48 

309.956.83 

Tazewell  . 

-  697,652.72 

1.243.68 

Vermilion  .  . 

Wabash  .  . 

769,861.58 

111.371.97 

Washington  . .  . 

Wayne  . 

White . 

.  667,889.93 

601,891.46 

157,986.91 

Will  . 

Williamson  . .  . . 
Winnebago  .  .  . . 

.  351,988.26 

61,000.56 

954,778.37 

227,603.36 

699,589.80 


347,544.82 

320,463.69 


301,607.57 
2 56. i 67.09 


3,007,820.41 


964,315.15 

5,672.728.16 

1,305,872.63 

1,700,207.39 


881,233.55 


1,645,883.37 
1,851*. 537.63 


4,603.29 


C 

232,066.46 


11.31 


2,160.93 

46,749.55 


11.680.04 


45,560.93 


34,520.06 


84.684.28 


2,135.53 


8,204.80 


146,045.00 

82,020.38 

181,633.29 

682,157.59 

2,309.07 

6,126.91 

969.80 

3,037.27 

11,443.05 

663.66 

408,602.22 

4,666,617.17 

138.293.66 

C 

61,042.03 

51,307.82 

67,439.55 

475,947.49 

105.82 

80.04 

595.79 

968.23 

1,749.88 

3,054.48 

5.308.882.86 

3.788.654.86 

1,468,652.24 

326,194.17 

758,536.98 

33,130.05 

730.19 

18,367.45 

7,425.74 

49,655.89 

109.309.32 

9.484.42 

361,675.45 

117,401.34 

251,642.74 

1,351,118.59 

4.255.63 

129,250.79 

1,212,998.42 

C 

6,786.79 

5.700.87 

12,560.37 

C 

436,083.23 

282,320.12 

181,512.36 

1.440.694.23 

5,924.50 

81,961.14 

3,158.25 

947.269.55 

5,931.34 

2,950,437.85 

19,901.63 

c 

705,661.91 

320,767.57 

26.59  . 

328.43 

1.419.44 

1,631.71 

3,305.17 

5,065.23 

10,182.74 

1,060.66 

11,583.44 

125.53 

1,263,294.77 

497  37  . 

38.48 

982.23 

2,146.84 

3.664.92 

6,727.83 

215.81 

2,975.17 

4,860.53 

8.051.51E 

10,000.00 

335.486.33 

27.204.75 

112,746.79 

707.504.33 

c 

350.53 

7.007.05 

7.357.58 

1.370.63 

1,231.67 

7,775.48 

6,352.02 

14,436.48 

5,760.22 

1,374.26 

6,728.00 

4,194.45 

12,296.71 

C 

7,007.21 

6,841.54 

10.386.59 

26.396.27 

11,521.59 

475,325.21 

3,264.75 

22.095.03 

559.114.68 

6,849.97 

48.57 


i.01 


174.63 


2,309.07 

*”c““ 


7,642.07 


1,228.67 


25.59 

340.04 


4,4*37.18  4,603.29 


137.46 

232,066.46 


39,899.68 


Sold  for 
Taxes 


$  7,614.14 


14,453.01 

8,789.21 

466.33 

944.20 

26,665.08 

466.33 

1,451.22 

1,549.45 

3,231.89 

607.02 

.  174.45 

1,896.78 

14,037.23 

16,339.53 

11,719.23 

.  24,916.66 

40.72 

434.61 

309.11 

959.93 

3.356.33 

.  820.99 

1,337.68 

3,839.65 

1.212.45 

6.721.22 

1.341.45 

.  1,061.20 

315.56 

288.17 

1.956.76 

13.184.77 

720.99 

62.50 

.  475.83 

78.089.84 


208.33 


2.124.80 

21.19 

*89.i76!33 

60*7*62 


12.608.90 
'  *2.076.64 
*  6,443.63 
’  1,88(L75 


1,830.68 

22,632.06 

7*5*2.51 


2.149.86 


Forfeited 
to  State 


$  6,800.31 


No  Action 
Taken 


260.94 


68.714.0 


414.666.26 


98.66 


2.473.71 


5,125.68 

*62,054.43 


264.19 


14,992.69 


64.682.64 


328.43 

33.51 


73.146.49 

335.486.33 

3.335.53 

16,52 

1,612.830 

3,197.46 

3.646.01 

1.379.48 

6.654.31 

210.13 

16.685.76 

468.739. 45 

34.29 
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EXHIBIT  “C”— 2 


INFORMATION  RECEIVED  FROM  COUNTY  CLERKS  INDICATING  COUNTY  “GENERAL  FUND”  FINANCIAL  CONDITION 

DECEMBER  1,  1928 

All  Figures  Below  Concerning  Taxes  Refer  to  The  Levy  For  1927 — Due  and  Collected  in  1928 


COUNTY 

County  Tax 
Rate  1927 

Total 
County 
Tax  Levy 

Total  Tax 
Levy  by 
Resolution 
County 

Highway  Fund 

Total  Tax 
Levy  by 
Resolution 
General  Fund 

Total  Tax 
Extended 
General 
Fund 

Not  Collected 
Account  Error 
or 

Delinquency 

Net  Amount 
Collected 
General  Fund 

Net  Amount 
to  General 
Fund  From 
Fee  Offices 

County 
General  Fund 
Cash  Balance 
12/1/1928 

.  37 

$  68,000.00 

$  16,000.00 

Brow  n 

69.G60.00 

10,000.00 

$  21,150.00 

$  21,049.86 

$  42.61 

t  5.971.83 

»  247.76 

103.860.00 

37,600.00 

60,360.00 

107.299. 81AF 

186.72 

$103,999.92 

6,058.63 

730.86 

.  25 

140,000.00 

60,000.00 

80,000.00 

67.340.33 

2.074.69 

63.607.67 

Champaign . 

607,760.00 

150,000.00 

232,760.00 

209,010.97 

12,438.89 

180.716.46 

24,460.29 

Christian  . 

65.800t00 

6,139.10 

Clay 

Clinton  . 

.  60 

122,309.04 

51,659.04 

70.650.00 

61,430.60 

627.34 

46,786.13 

16,669.83 

1,485.06 

.  40 

82,760.00 

25,000.00 

21,096.79 

11.395.14 

Cumberland  . 

DaKaIK 

.  66 

72.450.00 

28,000.00 

80,000.00 

27,424.64 

268.78 

26,377.97 

6,877.79 

DuPage  . 

Edgar  . 

483,700.00 

95.000.00 

268,700.00 

22,397.40 

9,635.97 

226,605.63 

129.894.16 

32.264.49 

Edwarda  . 

Effingham 

Fayette 

Ford  .... 

Franklin 

Fulton 


Gallatin 

Greene 


Grundy  . 

.  37 

124,050.00 

37.915.00 

86,135.00 

114.213.43AF 

4.330.51 

110.4G6.45 

30.156.83 

17,682.31 

.  40 

25,343.36 

98,621.05 

489.01 

24,108.72 

5,400.68 

27,595.93 

630.31 

54.298.43 

.  37 Vi 

158,100.00 

65,000.00 

103,100.00 

Henderson  . 

84,000.00 

35,000.00 

49,000.00 

85.907.02AF 

395.44 

82.946.25 

14,959.72 

1,477.57 

.  50 

347.200.00 

125.000.00 

242.200.00 

18,134.15 

104,890.68 

Iroquois  . 

.  38 

304,000.00 

102,200.00 

201,800.00 

260.420.55AF 

257.06 

249.375.75 

22,101.54 

.  25 

89,000.00 

18,603.97 

89,900.00 

25.000.00 

64.900.00 

Jersey  . 

.  50 

62,200.00 

25,000.00 

37.200.00 

30,171.97 

388.41 

28.488.65 

12,843.22 

762.48 

Jo  Daviess . 

.  40 

130,000.00 

46,000.00 

84.000.00 

68,159.21 

689.65 

67,657.14 

20,208.10 

412.69 

511.790.00 

150,000.00 

361.790.00 

291.986.48 

284,696.66 

133,863.47 

35,862.06 

Lake  . 

LaSalle  . 

689,158.00 

70,000.00 

398,150lOO 

384.516.26 

6,437.09 

371,310.30 

185,353.10 

121,067.58 

Lee  . 

281,065.00 

105,000.00 

135,085.00 

279.795.99AF 

3,381.95 

270,885.77 

Livingston  . 

260,600.00 

100,000.00 

160,600.00 

269,799. 65AF 

2,115.30 

262,330.68 

60i076.97 

93,085.97 

Logan  . 

Macon  . 

.  41 

199,230.00 

64,900.00 

124,330.00 

190,199.22 

2,006.52 

188.192.70 

23,568.10 

67.090.08 

Marion  . 

116,576.00 

84,000.00 

116,575.00 

66,000.00 

21,066.13 

4,223.96 

2.407.04 

Marshall  . 

25,000.00 

46.033. 88AF 

Mason  . 

Massac  . 

43,263. 01AF 

676.56 

41.406.83 

4,900.00 

23,756.16 

McDonough  . 

156,000.00 

64,000.00 

81,900.00 

13.877.27 

McLean  . 

Menard  . 

89.795.00 

24,000.00 

60,020.00 

72,304.62 

375.36 

69.848.67 

6.152.20 

995.07 

Mercer  . 

133,325.00 

40,000.00 

22,613.07 

93,326.00 

49,200.66 

117,761. 79AF 

41,582.23 

3,989.74 

7,035.67 

Monroe  . 

Montgomery  . 

71,813.73 

1,925.20 

38.607.41 

1.470.41 

Morgan  . 

Moultrie  . 

51,850.00 

61,860.00 

46,986.14 

Oitle  . 

Perry  . 

72.267.00 

48,539.69 

2,587.91 

44.221.97 

12,040.25 

28,811.17 

Piatt  . 

Putnam  . 

36,935.00 

16,000.00 

20,936.00 

30.050.68 

1,693.84 

35,218.48 

6,335.88 

2,976.87 

Randolph  . 

142.100.00 

28,000.00 

114,100.00 

58.061.88 

6.008.01 

55.973.02 

9.579.90 

1,036.01 

Rock  Island . 

264,690.00 

211,141.63 

29.966.86 

178.965.13 

64,125.43 

23,648.84 

Saline  . 

Sangamon  . 

626,230.00 

95,000.00 

35.000.00 

331.230.00 

46,470.00 

302,668.22 

63,673.64 

278.802.32 

49,467.59 

76,176.06 

878.09 

Schuyler  . 

Scott  . 

81,470.00 

2,136.76 

13,178.51 

Shelby  . 

91,975.00 

50,000.00 

434.638.00 

129,500.00 

90,394.60 

49,563.79 

402.74 

292.20 

86.462.73 

47,210.38 

24,325.81 

22.498.66 

22,800.00 

28.673.16 

Stark  . 

60,000.00 

932*588.00 

204,600.00 

14,431.28 

26,502.52 

16,985.14 

St.  Clair . 

360.000.00 

76,000.00 

Stephenson  . 

Tazewell  . 

113,283.62 

603.98 

112,779.66 

Union  . 

77,264.00 

18,000.00 

60,000.00 

59,264.00 

415.450.00 

36,055.68 

404,389.67 

34,000.00 

390.606.47 

11,883.91 

76,507.68 

1.090.19 

165,722.20 

Vermilion  . 

Wababh  . 

561.450.00 

8.786.05 

Warren  . 

134,250.00 

35,000.00 

84,260.00 

33,493.68 

7,963.74 

Washington  . 

White  .  .  .  .  .  .  .  .  . 

Williamson  . 

Winnebago  . 

136.000.00 

42,000.00 

94,000.00 

76,255.93 

31,203.81 

Woodford 


Unpaid 

Bills 

12/1/1928 


Temporary 
Loans  Out¬ 
standing 
12/1/1928 


12,387.69  . 

.  41,009.00 

.  11,000.00 

9,931.88  60.000.00 


36.000.00 


18.000.00E  4.000.00 


40,152.29  21,000.00 


6.931.G1  10,000.00 


.  12,000.00 

100,000.00  . 

.........  4d.obo.66 


26.472.98  . 

.  15,000.00 


200,000.00 


.  20.000.00 

11,812.00  30,000.00 


10,000.00  22,885.00 


27.901.79 


60,250.00  120.000.00 


170,600.60  35,000.00 


.  62,500.00 

9,851.72  . 

.  147,000.00 


22,000.00 


89,456.82  60,000.00 


AS  OF 


Total  Out¬ 
standing 
Bonds 
12/1/1928 


60,000.00 


66,000.00 

1,875.000.00 


9,976.00 


1,110,000.00 


876,000.00 


1.657,000.00 


77.000.00 


6,776.00 


126,000.00 


760,000.00 


60,000.00 


782,000.00 


625,000.00 
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EXHIBIT  “C”— 3 

INFORMATION  RECEIVED  FROM 


C— City 
T — Town 
V— Village 


Total  Tax 
Levy 


C — Amboy  . $  16.935.00 

V — Atwood  . 

C — Assumption  . 

C — Auburn . 

C — Aurora  . 

C — Beardstown  . 

C — Belvidere  . 

C — Benton  .  . 

C — Berwyn . 

V — Blue  Mound . 

V— Brookfield  . 

C — Cairo  .  . 

C — Calumet  City . 

C — Canton  . 

C — Carbondale  .  47,190.00 

C — Carlinville  .  97.400.00 

C — Carthage  . 

V — Catlin  . 

C — Champaign  .  215,001.51 

C — Charleston  . 

V — Chatsworth  . 

C — Chicago  Heights . 158,233.23 

C — Chillicothe . 

T — Cicero  . 

C — Cuba  . 

C — Danville  . 

C — Decatur . 

V — Durand  . — . 

V — East  Alton . 

V — East  Dundee . 

C — East  Peoria .  78,637.00 

C — East  St.  Louis .  669,675.00 

C — Edwardsville . 

V — Elburn  . 

C — Eldorado . 

C — Elgin . 

C — Evanston  .  990,878.93 

C — Fairbury  .  25,017.50 

V — Fairmont . 

V — Flanagan  . 

C — Flora . 

V — Franklin  Park . 

C — Freeport  .  290,245.00 

C — Galena . 

C— Galesburg  .  323,912.98 

C— Galva  .  34,720.00 

C — Gillespie  . 

V— Glen  Ellyn . 

V — Greenup  . 

V — Greenview . 

C — Harrisburg  .  45,065.00 

C — Havana . 

C — Herrin  . 

C— Highland  Park .  212,794.00 

V— Hinsdale  .  59,541.12 

C — Jacksonville  .  387,727.00 

C— Joliet  .  686,143.46 

C— Kankakee  .  166,417.76 

C — Kewanee  .  124,500.00 

C — Knoxville  . 

V — LaGrange . 

V— Lake  Bluff . 

C — Lake  Forest . 

6 — LaSalle . 

C — Lawrenceville . 

V— Lena  .  11,790.00 

C — Lincoln  . 

C— Litchfield  .  139.650.00 

C — Lockport  . 

V — Mackinaw  . 

C — Marion  . 

C — Mattoon  .  90,200.00 

C — Metropolis  .  42,023.61 

C — Moline . 

C — Morris  . 

C— Mt.  Carmel .  33,531.00 

V — Mt.  Morris . 

C — Mt.  Sterling . 

C — Mt.  Vernon . 

C — Murphysboro  .  107,850.00 

V — Neoga . 

V — New  Athens .  10,250.00 

V — New  Berlin .  5,500.00 

C — Newman . 

C — Nokomis . 

C — North  Chicago . 

V — North  City  (Valier) . 

V— Oak  Park .  763,231.66 

V— Odell  .  15,140.00 

C— O'Fallen  . 

C — Oglesby  . 

C— Ottawa  .  133,611.07 

C — Pana  . 

C— Paris  .  104,194.44 

C — Park  Ridge . 

V — Pawnee  .  12,658.75 

C— Pekin . 

C — Peoria . 

C — Peru  . 

V — Pittsburg  .  6,250.00 

C— Polo . 

C — Prophetstown  . 

C— Quincy  .  472,511.00 

C — Red  Bud . 

V — Ridgeway . 

V — Riverdale . 

V — River  Forest . 

C — Robinson  . 

V— Rockdale  . 

C— Rockford  . 1.020.590.85 

C — Rock  Island . 

V — Rossville . 

V — Schram  City . 

V — Sesser . . 

V — Shabbona  . 

U — Sparta . 

C — Springfield  . 

C — Spring  Valley . 

C — Staunton  . 

V — Steger  . 

C — Streator  . 

C — Sycamore  . 

C — Taylorville  . 

V — Thompson  ville  ..... 

V — Tiskilwa  . 

V — Tolona  . 

V— Tower  Hill . 

C — Urbana  . 

V — Vermont . 

C — Vienna  . 

C — Virden  . 

C — Virginia  .  12,000.00 

C — Waterloo  . 

C — Waukegan  . 

C — West  Frankfort . 

V— Willow  Hill . 

V— Wilmette  . 

V— Winnetka  .  187,108.00 

V— Worden  .  12,200.00 

V— Yorkville  . 

V— Xenia  . 

C— Zion  .  63,121.44 

V— Cary .  8,673.14 


5.500.00 

33,019.22 


43,000.00 


53,300.00 


5.000.00 


6.200.00 


33,200.00 

55,800.00 


115,400.00 

79.008.86 


64.156.00 

434.000.00 


529,681.28 

16,500.00 


173.300.00 

19.000.00 


35,350.00 


138,869.00 

530.22 

309.997.00 

584,940.96 

138,417.76 

124.500.00 


10,440.00 


55,500.00 

38,275.00 


31,000.00 


82,050.00 

10.250.00 


515.018.08 

14,080.00 


77,433.36 

84.017.13 

12,658.75 


800.00 

*3 05, Oil.  66 


627,087.48 

5.200.66 

*  34.666.66 

’  29.000.66 


6.200.00 

12.000.00 


120.892.00 

12,200.00 


51.546.44 

6.500.00 


CITIES,  TOWNS  AND  VILLAGES  INDICATING  FINANCIAL  CONDITION  OF  “GENERAL  FUND’’ 
AS  OF  DECEMBER  31,  1928 

All  Figures  Referring  to  Tax  Levy  Are  For  1927  Levy,  Due  April,  1928 


Tax  Levy  by 
Resolution 
General  Fund 

$  10,000.00 


Tax  Levy  by 
Resolution 
All  Other 
Funds 

$  6,935.00 


13.990.00 

99,601.5i 

79,224.37 


14,481.00 

235,675.00 


461,197.65 

8,517.50 


150,612.98 

15,720.00 


9,715.00 


73,925.00 

59,010.90 

77,730.00 

101.202.50 

28,000.00 


1,350.00 


34,700.00 

3,748.61 


2.531.00 


25,800.00 


248,213.58 

1,060.00 


56.177.71 

io.’mii 


5.450.00 


300.00 

’9.000.66 


24,300.00 


Taxes 
Extended 
General  Fund 

$  17,619.93 


17,395.06 

26,362.40 


7.274.30 

79,008.86 


551,400.35 


228,952.42 


173.300.00 

18,675.00 


53,697.17 

167,492.89 
’  82.751.5i 


124,500.00 


41,427.76 
’  *5,516.97 


544,040.67 

6,989.94 


5,461.95 


393,503.37  1,095.036.90 


16,070.84 
2 4. i 57. 62 


6,542.92 


66,216.00  173.459.00 


11,572.00  28,951.35 

2,173.14  . 


TAX 

RATE 


4.77% 


1.15 


1.20 


.90 

1.17 


4.11 


.85 


1.02 

.79 


3.31 

1.20 


Not  Collected 
Account 
Error  and 
Delinquency 

$  447.89 


1.25 
’  133  % 


4.97% 


i.399.92 


7.74 

126.13 

504.00 

298.89 

227.48 

21.190.00 

25.512.00 

Fees  and 
Commissions 
Deducted 

t  464.17 


1.21 

1.61 

724.75  441.21 

620.64  522.27 

1.75  .... 

129.63  207.08 

.67% 

1.80 

.  571.86 

1.31  54 

,690.15  7,211.69 

.  6,963.46 

3.55  5 

.  1 

.630.67  3,353.38 

,266.70  . 

1.10  2 

1.014.81  1,784.14 

11.72  .... 

,448.72  3,525.59 

1.02  3 

787.24  2,012.22 

.619.87  5,284.42 

860.07 
’  184.29 


8,566.78 

153.11 


123.91 


521.18 


242.28 


690.26 


Net  Total 
Rec’d  from 
Co.  Treas. 

$  16,707.87 


Cash  Balance 
General  Fund 
12/31/1928 

$  127.73 


Unpaid  Temporary  Bond 

g:ii  Loans  Issues 

19  /*i  /i o9d  Outstanding  Outstanding 

lt/Ji/iW  12/31/1928  12/31/1928 


910.86 


16.229.10 

25,219.49 


211,651.74 


7,274.30 

51,632.74 


26.66 


13,201.59 


502.62 

5,213.64 


13,000.00 

*22.bbb.’oo 


14.800.00 


22.700.00 


.  500.00 

18,302.89  5,000.00 


28,592.94 


489,498. 510D 


320.94 


221,988.96 

164,315.95 

17,408.30 

18,513.90 


19,379.72 

373.78 


841.08 

*5,V02.6i 

251.51 

1,165.75 


153.145.44 

ii.166.61 


11,543.17 

348.545.00 


4.000.00 


258.539.38 

500.00 


49,898.22Apr.30  38,019.41 


161,518.58 

32,173.05 

79,952.05 

163,425.07 

169.993.02 

118,047.21 


10,002.85 


53,445.03 

5,946.00 

16,400.71 

42,966.87 

178,832.42 

22,001.81 


77.92 

i,267.bi 


6,330.41 

8,498.63 


96,755.87 


30,946.66 

175,000.00 


8.700.00 

15.713.92 


49,778.00Mayl  4.280.00Mayl  30,586.00Dec.l  36,600.00 

.  .  .  18,682.86 


35,167.77 


9,684.73 

5,332.98 


476,743.47 

6,829.09 


146,078.92 


618.55 


965.47 

92.56 


96,232.10 

1,507.67 


9,723.14 


56,500.00 


9,985.83 


16,300.00 


33,000.00 


3,400.00 

900.00 


558,431.76 

2,000.00 


63,000.00 


69,752.78Apr.30  38.522.23Apr.30  15,988.27Apr.30  12,500.00 
5,211.77  ”3.282.85 


4.047.22 


5.05 


6,900.00 


13,500.00 


22,520.14  1,064,013.76 


4,283.82 

14,352.85 


23.337.55 


50,324.06 


2,841.49 


5.849.76 

10.252.20 


6,900.00 


495.72 

1,966.43 


2.536.18 


1,351.89 


272.14 


24.91 

173.63 


16,277.77 

500.00 


3.123.00  149,145.00  17,163.28 

.  3,601.34  160.86 


28,005.97 


307.35 

2.61 


6.000.00 

’9.683.97 


2,150.00 


3,845.83 

1.000.00 


785,000.00 


2,500.00 

1,000.00 


9,195.79 


30,633.00 


2,250.00 


9.000.00 


1.250.00 


5.000.00 

1.000.00 


$  17,500.00 


44.000.00 

1,000.00 


124.500.00 


7,000.00 

376.000.00 


18.500.00 

1.116.000.00 


993.000.00 

31.000.00 


115,000.00 


268,000.00 

44,000.00 

5.500.00 


78,000.00 


589.000.00 

67.000.00 

346.000.00 

915.500.00 

208.000.00 

169,000.00 


6,000.00 

60.000.00 


75,000.00 

66.776.82 


118,000.00 


19.200.00 

3,600.00 


547.500.00 

1,000.00 


41,000.00 
’  4  85, ’l  5  O’.  00 
’4.920.40 


14,700.00 


784,400.00 


26.100.00 

9,500.00 


25,000.00 


6.000.00 


133.000.00 

900.00 


531.100.00 

82.812.00 
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EXHIBIT  “C” — 4 

A  TABULATION 


SCHOOL  DISTRICTS 


Lout,  .die  iCtayt 


Crant  Park 
Clennoe  I  Cook  I 
WinnrUt 
Keei.l.ueth 
Wilmette 


River  Form! 
Fumvt  lark 
Brookfield 
Rlvmlde 

Oak  Park 
South  Oak  Dark 
Cicero 


■  ■note  Gruvr 
hirago  Hetghte 
O.  P  Rlv.r  Eorrut  HJ- 
Horton  Sterling 


Zetgler 

Valler 

Vah«  H  S 
Frankfort  C  C 
Buckner 
Coello 
Orient 

Benton  T«p  H  S. 
S«~r  Twp  H  S 
Frankfort  H  S 
Zetglcr  H  8 


iFulton) 

After  la 

New  Haven.  .Gallatin) 


Greenfield  H.  S  (Greene) 
Morrla  (Grundy. 

Tana  Houle  H  S.  iHcnder.onl 
Morphyabtiro  H.  S.  (Jarkaonl 
iorhnm 

Gorham  H.  S 

Carbnndalc  H.  S . 

R«w  Hill  (Jnaprrl 

Mt-  Varnon  Grade  (JalTrraonl 


Mt  Vernon  II  S 
E  Dubuque  tJo  Davlraei 
(John  eon) 
Elfin  (Kanei 
St  Charlaa  Gr 
Ganavo  Grade 
Batavia 


Norll 


Kankakee  iKankakeal 
Ynrkvllle  ■  Kendall  i 
Cala.hi.ry  tKno.i 

Wataga  H  S 

Wa.ik.-von  .Lake. 

Elm  Plate 
Highland  Park 


Deerfield  Shield. 
Waoketan  H  s 
Lihertyvlllc  H  S 
Loutnnt  .LaSalle. 
Slraatnr  H  S. 


H  S.  . 


Pontlat  H  S  (Llvlnf.toni 
Strewn 


Iterator  iM.ti.nl 
Whit*  City  I  Maroupln  I 
Carlin. tllo  .  ..  . 


Wilaonvillo 
Snwyervllle  . 
Bunker  Hill 


Mt  Oliva  H  S.  iM 
Benld  Twp,  H.  S. .  . 
Carlinvtlle  H  S. 


Edvtnrd.vlllc  iModieo 


F.a»t  Alton 


Gian  Ridge  120 

Sandoval  .  .  .  126 

YVenona  iMotvhelll  410 


ropolla  H.  S.  (Mn.enri  .  , 


Waverly  Twp,  H  S 
Sullivan  Grade  (Moullrlal 
Sullivan  11  S. 

Oregon  (Ogle).. 


Oregon  H  S 


Pinck 


I'lnck 


tv  Ilia  Grade  (Perryl.. 


,  villa  H  S 


Montlcvllo  Grade  ll’iattl 
Hammond  Grade 
Cerm  Gordo  Grade 
Hammond  H  S. 

Cerro  Gordo  H .  S. 

Mont  Itvllo  H.  S. 

Grlggavllle  Grade  .P.kel 

Pitt. field 

Grlggavllle  H,  S. 
Goleonda  (Pope I 
( I'ula.ki  I 


Villa 


Mound  City 


Grand  Chala 

Hennepin  (Putnam 
TiMen  .Randolph. 


Olney  (Rlehlandi 

Noble 

Parkervhurg  , 
Olney  H  S 


*  R.vek  Inland  i 


Carrier  Mill.  iSalinel 
Will  ford 

Harruhurg  .Saline. . 


Harriahurg  H.  S. . . 


Dlrenwa  . 

llhop.dk. 

Springfield 


Pawnee  Twp  H  S 
Auburn  H  S. 


E  Caroadelet  A  Hough  i! 
New  A  then  • 

New  A  then#  H  S 


Belleville  H  S. 


Ttutk*  H  S.  Starkt 


M inter  .TajeweC  I 


Sulk  Pekin 
Pekin  H  S 
M  nwe  M  S. 
Anna  fUatoal 


Dan. like  (Vet 


Aahley  iWukMtMl 


Aabkey  Twp.  H  S. 


Fairfield  H  S 


Fklta.  . 
Starling  H  S 

Heed  .Will., 


Joliet  Grade . 

lewkpoei  Grade 

Joliet  H  S. _ 

Uvkpem  H.  X 


Herrin  H  S 


Carter... Me  R.  S. 


Furcka  It  S 


OF  THE  INFORMATION  RECEIVED  FROM  SCHOOL  DISTRICTS  INDICATING  FINANCIAL  CONDITION  OF  THE 
EDUCATIONAL  FUND  AS  OF  DECEMBER  31,  1928 


Total  Tax 
Levy 

All  Funds 


IKS. 000.00 
27.2*0.00 


90.000.00 
400  000  00 


Levy  by  Levy  by  Taxca 

Revolution  Revolution  Eitendcd 

Bldg,  and  Educational  Educational 

Bond  Fond  Fund  Fund 


16.000  00  1  06.00 


96.00000 
09  000  00 


1*2.872.08 

14212*7 


2  600  00 

6.000.00 


200.000  00 
440.000  00 
240  000  00 

V70A82-04 


1*2.645.7* 
16,000  00 


160  000  00  14**60  14 

4*4200.00  . 

196  000  00  149.430 .00 

677.957.00  644.50620 


24.000  00 
600.000.40 


142200.00 

26.000.000.00 

a  mi  oo 


825.000.00  712.06*  20 

l»-^SOo2  694.41024 

>  000  000  *0  41.096  249.10 

148.760  00 


61.00 


92.000.00  78.01 


106.000.00  J90.0C 


83,000.00 
126.00040  276.1 


28,100.00  1*6.900.00 

86.000.00  90.000.00 

16.000.00  46.000.00 


18.882.00  91.118.01 

26.000.00  65.000.01 

lO.OOO.OO  '  65.UOO.OI 


50.000.00  17.500.00  82.500.00 


72.600,00  217.GOO.OO  204.782.41 


80,000.00  86.868.51 


34.600  00  10  600  01 


85.241  90 
18.600  00 


1.268,827.80  *48.816.67  915.511  IS 

22.000  00  6,666.00  16.000  00 


21,000.00  10.000.00  11.01 


88.000.00  46.60**1 


500  00  1200.00 


7.600.00  22.600.01 

uo.oo6.oo  4*0.0000. 


9621200 

*61286.49 


1.100,000  00  *7*  000.00  *2*  000  00 

OM4I4  9*00  00  *0.000  00  *4.7*024 


*200-00  T.Ot 


3.800.00  22*0.00  *8  00 


Not  Collected  „  Net  Total  Caah  Bal. 

TAX  Acc't  Error  ree»  nnd  Received  Educational 

"ATE  Delinquency  Commlaaiona  Educa'ional  Fund 

Fund  12  .’*1/1928 


1± 


2.00 

2  *10 


i  *i 


1 


Tompornry  Total  I 


9.70821 

*224  22 


120.44029 

lU.VOOtl 


1.007.43 

*96254*24 


*  402.41 

*>ciis 


6.419  44  2*4.78*21 


141226.70 
*8*. 71*  AS 

i59.459.si 


424424  112*2.10 


16249.41 

2. 744.il 


4*2*4.46 

4024*20 

*3*1.65* 


9.0282? 

*44527 

*94248.18 


64*. 49*  20  20825124 

171219.07  29298.97 

S*.(TC.9«>.60  *04.846.90 


12.9*529 

‘**222.29 


206.467.32  21.494.97 

661091  06  214  97261 


2.347.79  69.837.72 


:  00  986  26 


2  718  82  I28.266.il 

1.50*.  7  4 


(2224.6! 

41.278.01 


6.62*  .87 
1. 4*04.86 


89  10*00 

34  6*0  06 


1.158.24  46.131.0 


7.632  10  827.701.64 

86.528.46 


62.7(029  16.71 


200  6.926.61 


667  27  1  OK. 448  31 

2  200  00  400  th 


700  28  11  4. 


1  U5.08  3.674  (8  167. 6«6  77  *01  7* 

203  70  622  09  16  000  18  *.***.*•  l34i.H 


152*1  2*  26.411.6;  82*  6*4  1  8  2  67*  02 

821  22  666  40  20.761  40  10.8*4  76 


2.06929  6427032 


84640  1*24 


2216  48 

921  M 


492  00  1  260  00 


*84  00  12*4  90  *1971*0 

8.6*4  29  !-•«  1*  *49444  07 


S;;: 


23.500.00  156, 000. 0( 

112  000  00  144.01 


140  OOOlOO  2*0.170  00 


'  I 


*70,  P  -0  X 
1404.00-  - 


**•280.07  *4X9  009.00 

4*  *44  *4 


138.C-X  On 
4U3KI88 
*7.*0«k  ' 
7  7  n .  OAO. 

u*. ooo.< 


70.000.00 

11*62**2 


**2.000.0.1 

l62.6bo.60 


bs 


1*4  «4  5**20  24.0*9  44 


42  474  71 

i6  4*527 


::::: 


l.‘WJ!  1.41*84  6*24*22 


U940  8.76*24 


UNIVERSITY  OF  ILLINOIS-URBANA 


3  0112  120239451 


*  •  ;v^  „ 
.•  -I  T  '  1 


*k 

Xi  'V '  • 


.  •;  * 


is  - 

' 


